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84TH CONGRESS | SENATE i КЕРОЕТ 


2d Session No. 1463 


YOUTH EMPLOYMENT AND JUVENILE DELINQUENCY 


A PART OF THE INVESTIGATION OF JUVENILE DELINQUENCY IN 
THE UNITED STATES, 


JANUARY 30 (legislative day, JaNvARY 16), 1956.— Ordered to be printed 


Mr. KEFAUVER, from the Committee on the Judiciary, submitted 
the following 


REPORT 


[Pursuant to S. Res. 62, 84th Cong., Ist sess.] 


I. INTRODUCTION 


The Subcommittee To Investigate Juvenile Delinquency, pursuant 
to authorization in Senate Resolution 125, 84th Congress, 1st session, 
has been making a "full and complete study of juvenile delinquency 
in the United States" including its “extent and character” and ‘‘its 
causes and contributing factors." In addition to a number of com- 
munity hearings that have been held in major cities, the subcommittee 
has undertaken studies of various special problems affecting juvenile 
delinquency. 

The subcommittee pointed out in its interim report of March 14, 
1955,' the plight of thousands of young people over 14 years old who 
are no longer in school and who are unable to obtain employment in 
the present labor market. Testimony heard and information received 
by the subcommittee indicate that there is a possible relationship be- 
tween the incidence of juvenile delinquency among this age group and 
their failure to obtain satisfactory employment. In the same report, 
it was asserted that youngsters of school age, who are beyond the age 
of required school attendance and who drop out, constitute a group 
particularly at a disadvantage in finding employment. At least a 
portion of that group—jobless, idle, and without funds—hecome par- 
ticularly vulnerable to delinquency. 

In many communities, the large number of young people who are 
dropping out of secondary schools before completing their studies has 
been causing concern to educational authorities and to others con- 
cerned with community problems. A number of reasons have been 
given for the large number of students who leave school before 

! Juvenile Delinquency, Interim Report No. 61 of the Committee on the Judiciary, U. S. Senate, 834 


Cong., 2d sess., uant to 8. Res. 89 and S. Res. 190 to study juvenile delinquency ir. the United States, 
pp. 51-53, Wash : Government Printing Office, 1955. 
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Ров. They include: family difficulties, teacher-pupil friction, 
ack of interest in and inability to keep up with studies, ill health, 
marriage, parental influence, and a desire for adventure.’ 

Children in the group frequently referred to as school “dropouts” 
are potential delinquents. "lhey receive little in the way of special 
services of which they are in need. "They are potential delinquents 
not because they have evil designs or because they are ignorant, but 
because of society’s neglect. Many children, unable because of 
numerous problems to adjust to school, are equally unable, in the 
absence of specialized help, to adjust to the demands of a job. Such 
young people, finding a job, are likely to stay with it for a few weeks 
only. When they leave their jobs, they do not go back to school. 
They are jobless and back on the streets. 

It has often been attested that school is the best place for a boy or 
girl and that a prolonged educational experience is necessary prepara- 
tion for adult living. If this is true, school must offer a rich environ- 
ment for every type of pupil. Vocational classes, vocational guidance, 
and part-time employment should be integrated into the curriculum 
side by side with classes at the higher level. 

The dropouts are not the only group of young people who would 
benefit by an enriched vocational program. Every year thousands 
of steady, capable boys and girls seek employment immediately upon 
completing high school. Boys want to work during the interim 
between high-school graduation and induction into the Armed Forces. 
Many view summer jobs as a counterbalance to years of college 
education ahead, even plan to “work their way” through college. 

Many of the young people, like many older people over 65, are 
finding themselves on the fringe of the labor market at present. 
Employment of youths 14 to 17 in the United States reached a 
high point of 2.5 millions in 1950. The number employed in this 
age group declined to a low of 2 millions in 1953, which was approxi- 
mately the same as the level in 1949. An increased population of 
young people, reflecting the higher birthrate of the postdepression 
years, together with fewer youths at work, has reduced the proportion 
of all youth employed from 29.5 percent in 1950 to 22.8 percent in 
1953. 

There has been the suggestion that every facet of the community 
the school, employment service, labor, industry, the local merchant, 
the housewife—should be drawn into the long-range programing of 
appropriate work opportunities for boys and girls 16 years of age 
and over—and for some at 14 and 15 years when helpful in supple- 
menting school. Such a project would provide vocational training by 
the school, guidance and placement, and the earmarking for youth of 
selected work opportunities within the community. It might con- 
tribute toward the goal of a secure, well-adjusted youth, who might 
contribute to a better working body of adult citizens as they learn 
to take their place in the labor market. 

Many letters have been received by the subcommittee requesting 
that an inquiry be made into the ramifications of the youth- 
employment problem. Incidents have been pointed out which indi- 

? Giallela, Anthony, and Ruth Van Scoyoe, Serving Schoo] Dropouts, Employment Service Review, 


vol. 19, No. 5, May 1952. 
з 0, Department of Labor, Bureau of Labor Standards, Youth Employment Trends: 1947-53 
February 1954. 
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cate the need for review of the labor laws affecting employment 
opportunities for youth. The subcommittee approached this phase 
of the problem with no preconceived opinions on possible need for 
legislation. Criticism is not implied of the departments and agencies 
that work diligently with this problem of youth employment. 

Many hold the belief that a careful study of the problem of youth 
employment would bring out certain significant facts. Such facts, 
they hold, would help alleviate certain problems among a large seg- 
ment of our youth. 

No responsible body of opinion believes that juvenile delinquency 
is so simple a problem that it can be solved by just putting all young- 
sters to work, nor that unemployment represents the major cause of 
delinquency. 

There is, however, reason to believe that delinquency among the 
youth nearing maturity indicates some educational deficiency in the 
broad sense. Certainly the home, the school, and the community 
must bear their share in this responsibility. The need is also indi- 
cated for better adaptation of school curricula to the nonacademic 
pupil, for improved education as related to the development of 
healthy personalities, concepts of good citizenship, and the ability to 
work and produce. 

A satisfactory work experience is good education. One educator 
pointed out that— 

Well supervised work in and of itself can have a moral value. It can be a 
means of personal development, of improving morale, of developing self-reliance, 
of preparing for a career, and of appreciating what ‘work means in the lives of 
human beings. Every person who would achieve adult status most learn to 


work. Failing to learn to work is a factor in the making of some juvenile 
delinquents.‘ 


GOVERNMENT AGENCIES 


There are a number of Federal agencies directly concerned with 
the preparation of youth for employment and the transition of youth 
from school to work. These offices, bureaus and divisions include 
those found in the Department of Health, Education, and Welfare 
and in the Department of Labor. 

The Office of Education in the Department of Health, Education, 
and Welfare is responsible for the stimulation of educational standards 
in the various States. It has the added responsibility for administer- 
ing Federal funds provided for aiding and stimulating certain educa- 
tional programs at the State and local level. 

The Department of Labor has the responsibilities for developing 
child labor standards and advancing young people’s opportunities for 
beneficial employment through the Bureau of Labor Standards. Its 
Wage and Hour Division is responsible for enforcement of Federal 
labor laws affecting youth. The Bureau of Employment Security is 
responsible for авина the program of the United States 


Employment Service which offers support, aid, and counsel to the 
State employ ment services in the 48 States. 
4 Statement of J. Dan Hull, then Chief of Secondary Schools, Office of Education, in youth employment 


hearings before the Subcommittee To Inv estigate Juvenile Delinquency, U. S. Senate, 84th Cong., Ist sess., 
Washington: 1955, p. 230. 
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HEARINGS HELD BY THE SUBCOMMITTEE ON YOUTH EMPLOYMENT 


Hearings dealing with the problem of youth employment were held 
before the Subcommittee To Investigate чон» Delinquency in 
Washington, D. C., on ua: 20, May 11 and 12, 1955. Inquiries 
were made of the labor officials in the State governments of the 48 
States, as well as from officials of school systems where special projects 
were in operation, and from public and private agencies interested in 
the problem. Labor, management, and other interested groups and 
individuals were invited to provide information. 

The subcommittee, in holding hearings on this problem, sought to 
obtain answers to certain questions to determine if the incidence of 
juvenile delinquency is aided and abetted by lack of employment or 
suitable employment opportunities among youth. Its purpose was 
to try to determine if there is a cause-and-effect relationship between 
being unable to get a job and juvenile delinquency. The questions 
include— 

1. What is the nature and extent of the problem? How many 
young people are idle? What is the trend? Does the lack of suitable 
employment enhance the chance of a youngster becoming delinquent? 

2. How can youth be more effectively helped to find a place for 
themselves in the labor market? 

(a) Through part time or combined school-work programs? 

(6) Through more effective vocational guidance or counseling 
in the school? 

(c) Through still other community programs? 

3. Are school г жама іа handicapped in entering the labor market? 

4. Do the labor laws of the Federal Government and the several 
States hinder employment of youth? Are revisions of the Wagner- 
ret Act and the wages and hours laws needed to meet needs of 
yout 

5. What is the effect of impending military service on youth employ- 
ment? 


LIST OF WITNESSES HEARD ON YOUTH EMPLOYMENT 


The witnesses who appeared at the hearings in Washington, D. C. 
оз April 20, May 11 and 12, included: 


G. Howland Shaw, Chairman, Subeommittee on Youth Employment of the Dis- 
trict of Columbia Commissioners’ Youth Council, Washington, D. C. 

Elizabeth S. Johnson, Chief, Division of Child Labor and Youth Employment, 
mae of Labor Standards, United States Department of Labor, Washington, 


Charles E. Odell, Chief, Division of Counseling, Selective Placement and Testing, 
Bureau of Employment Security, United States Department of Labor, Wash- 
ington, D. C. 

George Riley, o legislative committee, American Federation of Labor, 

AS ngton, . . 

Mrs. Alice Sheldon, Director, Department of Attendance and Work Permits, 
District of Columbia, Washington, D. C. 

Carl Hansen, associate superintendent, senior high schools, District of Columbia. 

Charles Bish, principal, MeKinley Technical High School, Washington, D. C. 

Fred Z. Hetzel, Director, United States Employment Service for the District of 
Columbia, Washington, D. C. 

Mrs. Mildred Percy, Codirector, Guidance and Placement, District of Columbia 
Schools, Washington, D. C. 

Mrs. Theresa Alexander, Codirector, Guidance and Placement, District of Co- 
lumbia Schools, Washington, D. C. 
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Warren K. Layton, divisional director, department of guidance and placement, 
Detroit publie schools, Detroit, Mich. 

Robert C. Taber, director, division of pupil personnel and guidance, board of 
education, Philadelphia, Pa. 

Mrs. Lillian Bleisner, supervisor of counseling and selective service, Kansas State 
Employment Service, Topeka, Kans. 

Dr. Frank Sievers, executive secretary, American Personnel and Guidance Asso- 
ciation, Washington, D. C. 

Dr. J. Dan Hull, Chief, Secondary Schools, Office of Education, Department of 
Health, Education, and Welfare, Washington, D. C. 


II. TRENDS IN Yours EMPLỌYMENT 


Since the end of World War II, the trend has been toward increased 
school enrollments of young people of high-school age, both in actual 
number and in percentage. The trend is also reflected in the reduced 
numbers of out-of-school youth in the full-time labor market. Many 
of those attending high school hold part-time jobs and the number 
holding such jobs has been i increasing. 


PERCENTAGE OF YOUNG PEOPLE ENROLLED IN SCHOOL 


The upswing in school attendance of boys and girls is reflected in 
the October 1954 census survey which reported that, of the 16 and 17 
year-old group, 78 percent were reported enrolled in school? It is 
also reported that of the 14- and 15-year-old group, 96 percent were 
enrolled in school. This indicates that a smaller percentage of the 
14- to 17-year olds have dropped out of school than was the case 5 
or 10 years ago. The decline in the extent to which youth have 
dropped out of school has been accompanied by a decrease in em- 
ployment opportunities among out-of-school youth. 


INCREASE IN NUMBER OF PART-TIME JOBS 


An increasing number of part-time jobs are being filled by high- 
school students outside school hours. Such part-time jobholding 
increased for the 14-through-17-year-old group from October 1953 to 
October 1954.7 Some of that work is in casual and short-hour jobs, 
including babysitting, carrying newspapers, and messenger service, 
especially for those under i6. During the past few years, there has 
also been an increase in the number of high-school students enrolled 
in work-school curriculum. 

“The development of supervised work experience in high schools,” 
as one witness pointed out, “is a postwar phenomenon. Certainly 
the depression years of the 1930's and great numbers of idle youth 
brought to educators a renewed appreciation of the educative values 
of work.” He added that in 1932 provisions for supervised work ex- 

erience were so infrequent that no mention was made of them in the 
National Survey of Secondary Education. A survey by the United 
States Office of Education in 1953 of 800 junior, senior, and regular 
% & table prepared by the Division of Child Labor and Youth Employment, Bureau of Labor Standards, 
0.8 ан of Labor, showing the number and percent of youth 18 and 19 years of age employed and 
sekin male batter in selected months during the past 5 years, indicates that youth in the age group 
ight better in obtaining jobs this year than last, but not as well as in the 3 previous years. The 


table appears in the a г. of this ont on p. 57. 
* Johnson, Elizabeth S., testimony in hearings before the Subcommittee To Investigate Juvenile Delin- 





quency, Youth Employment, U. 8. Senate, 84th Cong., 1st sess., p. 11. 

7 Johnson, Elizabeth 8. ibid. 

§ Statement of J. Dan Hull, Chief, Secondary Schools, U. 8. Office of Education, in youth employment 
hearings before the Subcommittee To Inv estigate Juvenile Delinquency, U. S. Senate, 84th Cong., 1st sess. 


12162--56--2 
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4-year high schools enrolling more than 300 pupils each revealed that 
65 percent of the senior high schools provided supervised work ex- 
perience. In the regular high schools, it was found that 53 percent 
offered such work experience, whereas only 33 percent of the junior 
high schools offered supervised work experience.’ 


SUPERVISED WORK EXPERIENCE IN HIGH SCHOOLS INCREASING 


A survey in 1947 of 140 high schools in cities of 25,000 or more 
population showed that 50 percent of the schools had some kind of 
work-experience programs for their pupils. Over 50 percent of those 
reporting indicated that these programs had been started since 1940.'° 
In the spring of 1950 a survey of 38 cities in 15 States reported that 
in nearly all of the high schools some credit was granted for work ex- 
perience, although in no city studied did the proportion of pupils in 
the work experience programs exceed 10 percent of the total enroll- 
ment. 

There are three types of work experience programs which may be 
described as follows: Federally aided work experience programs are 
those in which the pupil usually attends classes in the morning and 
works for pay in the afternoon, or works 1 week and attends classes 
the following week. The second type includes the nonfederally aided 
programs where the high-school pupil earns money on outside jobs, 
as is frequently the case in the business education departments of 
some of the larger high schools. There are many business education 
programs conducted on a cooperative basis in which pupils attend 
school in the morning and work in business offices in the afternoon. 
The other type of work experience programs are the inschool or 
community programs in which pupils are not paid for their work. 
Such programs frequently afford the opportunity for the pupil to 
explore several fields for interests, aptitudes and abilities. 

An increasing number of educators have advocated work expe- 
rience programs as a valuable part of a young person’s education, 
believing that it can help develop habits that can make for personal 
responsibility and character. Many believe that every child of high- 
school age should participate in a work-experience program in order 
to satisfactorily weather the transitional problems in moving from 
school to work and self-support. This need has been accentuated 
by the reduced opportunities for work experience in the home as in 
an earlier period when the chores were a daily responsibility of the 
youth. Such part-time work in the home has been reduced by the 
introduction of labor-saving gadgets and in many instances it remains 
for the schools to supply such experience. It has been estimated, 
that, of the 9 million бе and girls 14 through 17 years of age in 
the population in 1954, 3.8 million had worked at some time during 
the year. 


HIGHER INCIDENCE OF DELINQUENCY AMONG SCHOOL DROPOUTS 


Our schools have succeeded in reducing school dropouts but only 
by 3 percent in the past 5 years and by only 7 percent in the past 


* Teac Rapid and Slow Learners, Bulletin No. 5, U. 8. Office of Education, Washington, 1955. 
V? See Utilization of the Experience of Work in the Learning Process, in 1948 Yearbook of the American 
of Adm tors, Washington, 1949. 
n Anderson, Stuart, High School Work Experience Programs in Action, in the School Board Journal, 
August 1951, pp. 18-19. 
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10 years. There are now over 1 million young people who have 
dropped out before finishing high school. Of this out-of-school group, 
one-half of the 16- and 17-year-olds and two-thirds of the 14- and 
15-year-olds are not employed for various reasons. Many of these are 
drifting, discouraged, just waiting for “something to happen,” or for 
their call under selective service. The result is that many become 
demoralized and their pattern of behavior is possibly affected. Sta- 
tistics show that there is a much higher percentage of delinquents 
among those youths who drop out of school as compared with those 
who remain enrolled in school. It has been estimated that the inci- 
dence of delinquency is over 10 times as high in the former group. 
This concentration of delinquency is highly significant for the com- 
munity planning and attack upon the problem. 

In studyi ing the problem, the subcommittee considered other factors 
which, if projected, would indicate that the school-enrolled young 
people who become delinquent are actually the potential dropouts in 
the school. Juvenile delinquents among the school population are 
usually those who have begun to show traits and personality charac- 
teristics indicating they will probably drop out of school just as soon 
as the law will permit them to do so. Frequently they are found to 
be poorly adjusted pupils who are waiting to reach their 16th birthday 
that they may leave school legally." The relationship, or common 
cause, that has been pointed to in those who drop out of school and 
in those who become delinquents deserves further study and attention. 
It has been suggested that there should be increased emphasis on 
constructive curriculum planning for vocational and work experience. 

One education expert ' asserted that the largest problem yet to be 
solved in secondary education in the United States is presented by 
pupils who have difficulty in school because of certain traits of 
character, personality, and intelligence. He pointed out that it is 
because of these traits that they have difficulty in finding employment 
and holding jobs. 


LOOKING AHEAD AT THE YOUTH EMPLOYMENT PROBLEM 


In looking ahead, it may be noted that while the present total of 
pupils enrolled in America's high schools is 7% million, the wave of 
children coming up through the lower grades, as a result of the increase 
in birthrate, is just beginning to reach the secondary schools. It is 
estimated that by !960, the total high-school enrollment will reach 
9X million, and by 1965 it will reach 12 million. If projected on present 
percentages, there would be 1,600,000 boys and girls in the 14- to-17- 
year-old group out of school and there would be over one-half million of 
them unemployed. This would amount to a 60-percent increase in 
10 years. It has been said that America seems to have developed its 
capacity to produce children much more rapidly that it has developed 
the facilities to care for them properly. 





М А study of school dropouts in Grand Rapids, Mich., in which critical signs were found which could be 
used to predict those who would drop out of school on reaching their 16th birthday is reported in the appendix 
of this report. 

% Hull, J. Dan, op cit. 
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III. Youne Psorpte Woo Are UNEMPLOYED 
MOST YOUNG PEOPLE ARE INADEQUATELY PREPARED FOR EMPLOYMENT 


Inquiry has shown that a high percentage of young people who leave 
school at all levels are inadequately prepared for employment. The 
majority are in need of individualized help in planning a career. They 
do not know the type of job for which they are suited. They are more 
apt to judge a job by the salary than by any other considerations. For 
the most part, they have developed no professional or vocational goal. 
In looking for a job they are more inclined to be attracted to jobs that 
pay well at the start and become, therefore, frequently involved in 
dead-end jobs, rather than in jobs that promise more opportunity for 
advancement. In many instances they will accept a labor job rather 
than to apprentice in a trade in which they would start at apprentice 
wages, even though a journeyman in the trade would receive twice as 
much money as they could hope to earn as a laborer 10 years from 
now.! 

Too frequently young people enter the labor market without benefit 
of counseling. Many of them obtain jobs, but frequently become dis- 
illusioned. A considerable number become **job floaters," changing 
jobs frequently during their first year in the labor market. While 
virtually all youths need help in planning a career, it has been found 
that the majority of them, when left to their own desires, do not seek 
out professional guidance or help in finding a job. 

Many employers assert that they cannot afford to train young people 
for jobs when they find they have to invest money in training several 
before they obtain one steady worker. Statistics showed that during 
1953, when jobs were fairly plentiful, youthful employees were placed 
on a second job as often as they were placed on a first job. It indi- 
cated that there was a 100 percent turnover which ка ауы» had to 
confront. This training cost problem caused many employers to turn 
to older, more mature workers when available. The older workers, 
men and women over 65, have gradually taken over many jobs that 
were formerly held by young people, such as newstand salesmen, 
elevator operators, filling station attendants, office messengers, stock 
clerks, helpers in technical laboratories, and similar employment. 


PUPILS IN SCHOOL WHO ARE NOT OBTAINING WORK EXPERIENCE 


Statistics show that at present there are 7,594,000 pupils enrolled in 
the high schools of the United States. Surveys show that in some 
high schools as high as 40 percent of the pupils work at spare-time 
jobs outside of school hours. Considered on a national basis, however, 
the percentage of pupils who work on part-time jobs is only about 20 
percent. In many cases, this is an unplanned and unsupervised type 
of work experience. Many children are occupied only a few hours 
a week, whereas some go to the other extreme and work on too arduous 
& schedule for their age and school responsibilities. Still another 
group has work that is not classified as constructive experience, It is 
estimated that 1,300,000 young people are working for wages on part- 
time jobs while enrolled in school. Rural youths are usually em- 

M See testimony of Charles E. ом, бы, Counseling, Selection, and Placement, Bureau of Employ- 


ment Security, U. 8. Department of r, in youth employment hearings before the Subcommittee To 
Investigate Juvenile Delinquency, U. 8, Senate, 84th Cong., Ist sess., Washington, 1955, рр. 20-72. 
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ployed on their own farms. They are frequently given allowances 
that are not taxed under the social-security laws. In addition to the 
youth who work during the school term, 1 to 1% million more young 
people work during the school vacation period on a full-time basis. 

Work experience is provided for other high-school pupils who are 
enrolled in work-experience cooperative plans as a part of the school 
curriculum. It has been noted, however, that even the schools with 
the most advanced programs in this ar ea do not serve more than 10 
percent of their total enrollment. Thousands of high schools have no 
work-school plan in their curriculum. On aenational basis, it might 
be estimated that approximately 2 percent, or 150,000 pupils, of the 
Nation’s high-school enrollment are participating in work-experience 
programs in the schools. 

It has been estimated that over 6 million young people, or more 
than 80 percent of all those enrolled in our high schools, are not 
participating today in any kind of work experience. While not taking 
the position that it is necessary that each high-school pupil be em- 
ployed, undoubtedly, many of these children would benefit from a 
school-supervised work experience program that would give them con- 
structive work experience of educational value. It appears that this 
number will increase in the years ahead because the high-school 
population curve is on the sharp upswing. It is, therefore, conceivable 
that by 1965 there may be as many as 10 million boys and girls in 
America’s high schools who are not participating in or receiving any 
kind of work experience, unless services are improved at a muc h more 
rapid rate than at the present time. 

A national study on life adjustment education for our young people 
has set forth two important goals: First, to retain all those of high- 
school age in school and, second, to provide them with educational 
programs suited to their needs.”  Fairminded citizens will approve 
the democratic goal of ‘‘a full high-school course for every American 
youth." Leaders in labor and industry have recommended that our 
youth be better prepared and sufficiently mature to meet the require- 
ments of employment before they enter the labor market. There is 
a growing demand for the providing of a program to interest and 
challenge youth through high school. 


INCREASING NUMBER ENTERING LABOR MARKET FROM THE SCHOOLS 


It has been estimated that within 10 years the Nation’s high-school 
enrollment will have reached 12 million. It is considered possible that 
two-thirds may be encouraged to complete their high-school course. 
If that is achieved, the number being graduated annually by 1965 
would be approximately 2 million. There is speculation as to what 
percentage of the graduates at that time will pursue training beyond 
high school. It is noted for comparison that in 1900 only about 7 
percent of high-school graduates continued their studies after gr adus- 
tion, whereas this year 30 percent of the high-school graduates will 
enter some training program beyond high school. Some $800,000 
high-school graduates are entering the labor market this year. Esti- 
mates indicate that in 1965 approximately 50 percent of the high-school 
graduates of that year vil continue training beyond high school. 





15 Second Commission on Life Adjustment for Youth, Bulletin No. 4, U. 5. Office of Education. Wash- 
ington 1954. 
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Because of the increased school population, this would still throw over 
1 million high-school graduates directly on the labor market each year. 
There is a question as to whether the labor market will be able to 
absorb 800,000 high-school graduates this year, and at least 5 percent 
more each year during the next 10 years. There is also the question 
of how these young people will be prepared to meet the situation. Will 
they be unable to find employment and therefore become frustrated, 
disillusioned, and perhaps turn to a life of idleness, or even crime? 
Guidance personnel estimated that a very high percentage of this 
year’s high-school graduates did not find jobs. ‘Those not finding jobs 
add immediately to the number of unemployed, amounting to perhaps 
an additional one-half million persons. 


SELECTIVE SERVICE AS A FACTOR AFFECTING YOUTH EMPLOYMENT 


Testimony before the subcommittee pointed to impending military 
service as a factor affecting employment opportunities of youth. 
While the threat of being called for military service has resulted in 
employment difficulties for many youths, as some employers are 
reluctant to hire them, it has been found to work both ways. Some 
enlightened employers have found that if they can employ a promising 
person before he goes into military service, and invest some training 
time in him, with reemployment rights, he will be a better product 
for their concern when he comes out of service. Employers have 
learned that in many cases a period of predraft employment inspires 
the youth to take advantage of training opportunities while in the 
service. Frequently such training has been found to be of value to 
the concern at a later date. 

Guidance and placement personnel have been slow to utilize expe- 
rience gained in the Armed Forces to the fullest extent in working 
with youth. Many, however, are beginning to give youth the con- 
cept that the Armed Forces constitute, after all, the Nation’s largest 
vocational training agency, affording a vast variety of opportunities 
for good training. It is noted that at present, 1 out of every 2 draftees 
is referred to or recommended for some type of specialized, technical, 
and skilled training. The variety of training is such as could not be 
obtained elsewhere in the country, offering instruction and teaching 
aids in more than a thousand courses. 

Furthermore, in addition to the vocational training opportunities 
that may be helpful in civilian life, there are opportunities in the 
Armed Forces for long-time career jobs. A number of military 
specialities are chronically undermanned. It is reported that 30 
percent more manpower could be absorbed in such critical, career 
service jobs which provide good pay. There are approximately 
400,000 jobs in the higher pay brackets for enlisted men. These jobs 
usually require 9 or 10 years of training and experience, but the men 
are paid adequately while working toward the higher grades. In 
addition, the armed services offer some of the most comprehensive 
incentive plans to be found anywhere. Provision is made for regular 

ay increases, medical care for men and their dependents, a $10,000 
ife-insurance policy, a liberal retirement benefit, reenlistment bonuses, 
commissary and post exchange privileges, free legal advice and, after 


See testimony of Charles E. Odell, op. cit. 
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7 years, opportunities for overseas assignments in which the members 
of the serviceman's family may be permitted to accompany him, 
Educational programs are being operated on a large scale for members 
of the Armed Forces. It is possible for men to complete their studies 
and receive a high-school diploma while in service. There are also 
opportunities to earn college credits while serving in the Armed 
Forces. 

Nevertheless, the opportunities for youth in the armed services are 
offset to considerable degree in the minds of many young men because 
of the manner in which. they are forced to approach their obligation 
for compulsory service. There are many employers who are reluctant 
to employ teen-agers and refer to them as *'draft bait." Even the 
more enlightened employers look for the talented and promising 
youngsters. This situation sees the mediocre face the frustrating 
experience that comes when they find the impending draft call 
blocking them from getting a job. The indefiniteness as to the time 
when they will be summoned causes many young men to postpone 
serious consideration of their problems and wait for something to 
happen. The attitude of the young men themselves is frequently 
one of the important factors in the problem. 

While recognizing that there are many difficulties confronting those 
charged with planning for the defense manpower requirements, there 
is a need to dispel as much uncertainty as possible. There have been 
a number of suggestions proposed with this thought in mind. Among 
the areas suggested for possible exploration is e: arly screening. It has 
been pointed out that if it were possible for young men to know that 
the day they become of draft age, they could report for their physical 
and mental examinations and be given more specific information as 
to their status, they are in a better position in planning their education 
and employment. They should be given a decision as to whether 
they were accepted or rejected. If accepted, it would be helpful if 
it were possible to furnish them with the approximate date they would 
probably be called for induction. They could present the pertinent 
data to their counselor or employer and make their plans accordingly. 
A procedure could be planned so that the armed services would have 
the opportunity, too, to discuss the future inductee’s service plans. 
An improvement in procedures would perhaps contribute toward 
developing more appreciation for the opportunities the services offer 
for training and preparation for either military or civilian careers. 


PROBLEM OF EMPLOYING YOUNG PEOPLE ADJUDICATED DELINQUENT 


There is a problem of placing in jobs those young people who have 
appeared in juvenile courts and have been adjudic ated delinquent. 
These young people need intensive help. A majority of them will 
fail again unless they obtain employment and become satisfactorily 
adjusted toajob. Their problem of finding employment is frequently 
made more difficult by the stigma of having been adjudged delin- 
quent, although the training schools for delinquents often provide 
valuable work experience in the trades. Many of these delinquents, 
it must be recognized, are weak in their skill and personality qualifica- 
tions to produce and pay their way. Although an adjudication as a 
juvenile delinquent is not a criminal record, according to law, it is 
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frequently so considered by governmental and private agencies." 
Frequently, both management and labor will rule them out if they 
find out about the ub pen. This places the youngster in a 
dilemma. If he conceals the information he becomes culpable when 
he is found out. If he is frank and honest regarding his past, he 
usually does not obtain the job. It is important that this group 
receive the best counseling if they are to achieve adjustment in 
today’s society. 


IV. Leeitstation Arrectina YoutH EMPLOYMENT 
CHILD LABOR LEGISLATION HAS HAD FAR-REACHING EFFECTS 


The history of child labor laws recounts an important movement to 
protect children from exploitation by indenture or other unwholesome 
practices. At an earlier period, children in apprenticeships were 
expected to carry burdens of routine and undesirable work which 
amounted to drudgery. They worked long hours in sweatshops 
performing monotonous operations for meager wages and with scant 
opportunities for the young people to really learn. 

While there have been far-reaching benefits resulting from the 
development of our pattern of child labor legislation, it may be pointed 
out that effects have not been all that should be desired. There is one 
undesirable aspect to which attention is directed, which should be 
given serious consideration. In our efforts, to enact laws to protect 
children from exploitation, we have, in some instances, set up barriers 
which have cut them out from constructive employment. Some 
employers have become so conscious of possible violations of the child 
labor laws that they are hesitant in employing minors. They feel 
an uncertainty regarding child labor laws and their interpretation, 
fearing that in some way they may be liable to double or triple com- 
pensation in case of an accident. Many employers have felt they 
would rather not incur the risk. 

The public relations aspect has influenced many employers in being 
hesitant to hire minors in their businesses. A crystallized public 
opinion caused many employers to be extremely cautious that there 
is no violation of the child labor laws within their establishments. 
It is considered to be poor public relations for a firm to be found 
guilty of violating such laws. 

One Washington, D. C., leader in the field of youth employment 5 
asserted that the proponents of child labor legislation, with a view 
toward correcting the great abuses of the past, have sometimes taken 
an overprotective and even a somewhat emotional attitude toward 
any liberalization of that legislation. It has been urged that we should 
take a new look at child labor laws with a view toward the enactment 
of something in the nature of a model law for the States.” 

Shaw in his testimony before the Subcommittee To Investizate Juvenile Delinquency 
ў ber when I was Assistant Secretary of State I had a boy who applied for 
venile record, and the question was whether we should allow him to proceed 
of the law PEL ees: But that provision of the law is not taken 
present time ings the Subcommittee To Investigate Juvenile 
, Youth Employment, U. 8, Senate, $4th Cong., Lst sess., p. 9). 
. Howland, chairman, Youth Employment Subcommittee, District of Columbia Commis- 


Council, in before the Subcommittee To Investigate Juvenile Delinquency, Youth 
t, U. 8, Senate, 84th Cong., 1st sess. 
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The importance of child labor laws is generally accepted today but 
there are some voices raised in criticism ? and some changes will be 


forthcoming to bring such legislation into accord with the needs of 
today's society. 


FAIR LABOR STANDARDS ACT OF 1988, AS AMENDED 


The principal Federal legislative enactment affecting the employ- 
ment of, children is the Fair Labor Standards Act of 1938. This act 
specifies the ages at which youthful workers may be legally employed 
in various occupations, and covers wage-and-hour regulations. "This 
law was amended in 1940, 1946, 1947, and 1949. 

The general minimum age is 16 years for work during school hours 
and in manufacturing and some other specified kinds of work. It is 
provided in the act that no child under 14 years shall be employed in 
any occupation in establishments engaged in interstate commerce, 
but this restriction does not apply to employment of children in agri- 
culture during out-of-school hours. The act does not apply to actors 
or performers in motion pictures, theatrical, radio or television pro- 
ductions. Children of any age may be employed by their parents in 
occupations other than manufacturing, mining, or hazardous work. 
They may deliver newspapers to subscribers. 

Young people between the ages of 14 and 16 may be employed by 
their parents, or persons standing in the place of parents, in trades or 
occupations other than mining, manufacturing, and other occupations 
listed as hazardous by the Secretary of Labor. They may also work 
for employers in certain occupations during hours that do not inter- 
fere with their school attendance. They may not be employed in 
public messenger services. They may not be employed to operate 
or tend power-driven machinery other than office machines, or engage 
in occupations which are in connection with transportation of persons 
or property, in warehousing and storage, communications and public 
utilities, or in construction.” 

Young people in the 14- to 16-age group must also conform to the 
following regulations on working conditions: (1) Employment may 
only be outside school hours and between the hours of 7 a. m. and 
7 p. m.; (2) employment for not more than 3 hours à day nor more 
than 18 hours a week when school is in session; and (3) employment 
for not more than 8 hours a day nor more than 40 hours a week when 
school is not in session. 

Young workers between 16 and 18 years old may be employed full 
time — in occupations found and declared by the Secretary of 
Labor to be particularly hazardous or detrimental to their health or 
welfare. Twelve orders have thus far been issued and are now in 
effect. In general, they cover: 





” F. N. Menefee of the University of Michigan writes: “I believe the idea that employment of boys (and 
girls, too) would reduce the percentage of teen-age delinquency is sound * * *. Children today are (statis- 
tically) physically stronger, more mentally alert then they were 50 years ago, by reason of better food and care 

their chi 1. hey have energy that must be used up in good or bad activities. But adults, 

some well-meaning but not fundamentally sound and others are thinking in terms of work for adults only, 
have against this teen-ager and made it dificult for him to get a job. It sounds good to most per- 
sons to have some social worker with the best of intentions orate about compulsory school attendance and 
laws prohibiting teen-agers to work. Without a doubt there was a time when child labor was detrimental to 
the and to organized society. But in legislating the adult went too far, he made laws compelling at- 
tendance to school and laws forbidding children the right to work. These laws sound good to the superficial 
thinker. But like all laws they can be enforced to the detriment of some individual and to society at large.’’ 
uM standards recommended by the International Association of Governmental Labor Officials for 
State Child-Labor tion and the extent to which existing State child-labor laws meet these stand- 


ards are shown on p. 49 of the appendix of this report. 
72162--56--3 
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No. 1. Occupations in or about plants manufacturing or storing 
о or articles containing explosive components. 
o. 2. Occupations of motor-vehicle driver and helper. 
No. 3. Coal-mine occupations. 
No. 4. Logging occupations and occupations in the operation of 
= sawmill, lath mill, shingle mill, or cooperage-stock mill. 
0. 5. Occupations involved in the operation of power-driven wood- 
working machines. 
No. 6. Occupations involving exposure to radioactive substances. 
No. 7. Occupations involving the operation of power-driven hoist 
ing apparatus. 
Yo. 8. Occupations involved in the operation of power-driven metal 
forming, punching, and shearing machines. 
No. 9. Occupations in connection with mining, other than coal. 
No. 10. Occupations in or about slaughtering and meat-packing 
establishments and rendering plants. 
No. 11. Occupations involved in the operation of bakery machines. 
No. 12, Occupations involved in the operation of paper-products 
machines. 


WHICH AFFECT YOUTH EMPLOYMENT 





TWO OTHER ACTS 


There are two other acts which affect youth employment and are 
therefore mentioned. The Walsh-Healey Public Contracts Act, which 
applies to manufacturers or dealers contracting to manufacture or 
supply materials valued in excess of $10,000 for the United States 
Government, requires that no boy under 16 and no girl under 18 years 
of age shall be employed in any work performed under the contract. 

The Sugar Act of 1948, contains certain provisions with which pro- 
ducers engaged in the production and harvesting of sugar beets or 
sugar cane must comply, to obtain maximum benefit payments. 
These provisions include a minimum age of 14 years for employment 
and a maximum 8-hour day for children between 14 and 16 years of 
age. Members of the immediate family of the legal owner of at least 
40 percent of the crop at the time the work is performed are exempted 
from these provisions. However, the higher age standard of the Fair 
Labor Standards Act would be controlling during school hours. 


AGE CERTIFICATES USED UNDER FAIR LABOR STANDARDS ACT 


The Fair Labor Standards Act, with the purpose of insuring 
compliance with the minimum age standards, provides that— 
oppressive child labor shall not be deemed to exist by virtue of the employment 
in any occupation of any person with respect to whom the employer shall have on 
file an unexpired certificate issued and held pursuant to regulations of the Secretary 
of Labor certifying that such person is above the oppressive child labor age.” 
Such an age certificate is a statement of the minor’s age, which is issued 
under regulations of the Secretary of Labor* based upon the best 
available documentary evidence of age, and carrying the signatures of 
the ‘minor and the issuing officer. 

The purpose of the certificate is to furnish an employer with 
authentic certification of the age of a minor employee in order that 


# Бес. 3 D (2) of the Fair Labor Standards Act of 1938, as amended, 
2 Child Labor Regulation No. 1, in title 29, Code of Federal Regulations, pt. 4, subpt. A. 
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he may, as specifically provided by the act, protect himself against 
unintentional violation of the child labor provisions. Pursuant to 
the regulations of the Secretary of Labor, State employment or age 
certificates are accepted as proof of age in 44 States, the District of 
Columbia, Hawaii, and Puerto Rico. "Special arrangements for proof 
of age have been made in Alaska. Age certificates are usually issued 
by a representative of a State labor or education department, or by a 
local school official. Certificates are not called by the same name in 
every State. They may be called “age certificates,” “employment 
certificates,” “work permits,” or “working papers." The States in 
which certificates are acceptable are designated by the Secretary of 
Labor. 

Federal certificates of age are issued in four States: Idaho, 
Mississippi, South Carolina, and Texas. Information as to the location 
of the offices in those States issuing Federal certificates may be 
obtained from the United States Department of Labor. 

It has been pointed out that the age certificate furnishes protection 
to the employer as provided by the act only if it shows the minor to 
be above the minimum age applicable thereunder to the occupation 
in which he is employed. Therefore, a State certificate which shows 
a minor’s age to be above the minimum required by State law for the 
occupation in which he is employed does not protect his employer for 
purposes of the Fair Labor Standards Act unless the age shown on 
such certificate is also above the minimum provided under that act 
for such occupation. The Labor Department's Bureau of Labor 
Standards negotiates and services the agreements with the States 
for the use of their State certificates under the act, keeping them 
informed of the minimum ages applicable to specific kinds of employ- 
ment. This aids the States to issue certificates for employment in 
compliance with both State and Federal standards and aids the em- 
ployer in complying with Federal as well as State laws. If an employer 
experiences diffic ulty in obtaining age certificates in States operating 
under an agreement for the use of State certificates he should notify 
the State agency responsible for the certification program, usually the 
State Department of Labor. 


THE WAGNER-PEYSER ACT 


The Wagner-Peyser Act of June 6, 1933, as amended,” is an act 
which provides for the establishment of a national employment 
system for cooperation with the States in the promotion of such 
system. Provision is made in the act for financial support to the 
States in furthering the program. 

This act provided for the establishment and maintenance of the 
United States Employment Service, which has greatly enlarged its 
services since it was created in 1933. 

Section 3 (A) of the Wagner-Peyser Act states that it shall be the 
province and duty of the Bureau of Employment Security “to promote 
and develop a national system of employment offices for men, women, 
and juniors who are legally qualified to engage in gainful occupations.’ ; 
Additional responsibilities include maintaining a veterans’ service to 
be devoted to securing employment for veterans, maintaining a farm 
placement service, maintaining a public employment service for the 





^38 Stat. 113, 
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District of Columbia and, in the manner specified by the act, to assist 
in establishing and maintaining systems of public employment offices 
in the several States and their political subdivisions in which there 
shall be located a veterans’ employment service. It is further pro- 
vided that the Bureau “shall 5 assist in coordinating the public 
employment offices throughout the country” and in “increasing their 
usefulness by developing and prescribing minimum standards of 
efficiency,” assisting them in dealing with problems peculiar to their 
localities, furthering ere in their administrative and statistical 
Ееее supplying and publishing information as to opportunities 
or employment and other information of value in the operation of the 
service, and the maintaining of a system for clearing labor between 
the several States, 

Section 8 of the act pon that any State desiring to receive the 
benefits provided by this legislative enactment shall, by the agency 
designated to cooperate with the United States Employment Service, 
submit to the Secretary of Labor detailed plans for carrying out the 

rovisions of this act within such State. In those States where a 

tate board, department, or agency exists which is charged with the 
administration of State laws for vocational rehabilitation of physically 
handicapped persons. Such plans shall include providing for coop- 
eration Maven such board, department, or agency, and the agency 
designated to cooperate with the United States Employment Service 
under this act. The Secretary of Labor shall approve such plans “‘if 
they are in conformity with the provisions of this act and reasonably 
appropriate and adequate" to carry out its purposes. 


V. EDUCATION AND PROBLEMS OF YOUTH EMPLOYMENT 


Tbis inquiry of the Subcommittee To Investigate Juvenile De- 
linquency into the relationship of juvenile delinquency to unemploy- 
ment among youth indicates very clearly that unemployed and 
out-of-school youth represent a group which is particularly vulnerable 
to delinquency. It is the opinion of the subcommittee, however, that 
that this does not mean that there is a simple and invariable cause 
and effect relationship between unemployment and crime. Never- 
theless, it is recognized that the same instability and the same anti- 
social tendencies which cause a boy or girl to drift into delinquency 
юу Амо prevent the parent of employment. 
ciety's goal for all youth is, in a broad sense, one and the same. 
It seeks or should seek to equip every youngster in such a manner as 
to enable him to develop and to utilize his ability as to become a 
productive member of adult society.” 
The Subcommittee To Investigate Juvenile Delinquency believes 
that this Nation’s first line of defense in preventing juvenile delin- 
uency is the school. The strength of this line is directly related to 
the condition of the schools of this country. The subcommittee 
believes that the lamentable condition of the Nation’s schools must 
be faced realistically by the local, State, and Federal Governments. 
The school system which is the only agency that touches the lives of 
all children throughout the country, is grossly unprepared to give 





% Attention is invited to the statement of Albert 8. Thompson, Ph. D., Vocational Guidance and Juvenile 
Deed which was prepared for the Senate Subcommittee To Investigate Juvenile Delinquency and 
is on p. 41 of the appendix to this report. 
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students concrete assistance in finding their way into the labor mar- 
ket. The schoolteacher observes and works with children during the 
formative years. Through such relationships, the school must shoul- 
der a major responsibility in developing and providing the services 
Papi is children to give them an opportunity for adjustment to 
ife 

Attention has been called to the acute emergency throughout the 
Nation in our public education system. The overcrowding and under- 
staffing of the public schools must be faced realistically. Many ob- 
servers have called attention to this emergency and pointed to possible 
dire consequences. There is a $10 billion shortage in schoolrooms 
now. It has been estimated that, in addition to that amount, schools 
must be built at the rate of at least 1.5 billion a year to keep up with 
the growing school population and replace obsolete facilities. "There is 
a shortage ‘of 80,000 teachers in the public schools today and an addi- 
tional 125,000 are needed each year to accommodate the expanding 
school population of the Nation. The subcommittee is preparing a 
special report on today’s problems in education as related to juvenile 
delinquency. 

The inquiry into the relationship between youth employment and 
juvenile da dnte) has shown that in so many instances young 
people are not ready for employment. It has been shown that fre- 
quently when the curriculum needs of pupils are not met, they lose 
interest in their classwork and drop out of school as soon as the law 
will permit them to do so. "These young people are not prepared to 
compete in employment placement. Either they do not find a job 
or they fail in job after job. Guidance personnel have pointed out 
that aside from the particular study programs which young high- 
school pupils experience, those that failed were found to lack per- 
sonality or character qualific ations. They did not take advantage of 
their school opportunities. Frequently, those that fail in school ‘then 
carry their personality problems with them to their jobs and fail 

again. There is a need for sound planning and constructive action in 
these areas. 


PROVIDING PREPARATION FOR EMPLOYMENT AND ADJUSTMENT TO LIFE 


While it is the primary interest of the subcommittee to prevent 
or reduce the incidence of juvenile delinquency in the United States, 
it may be pointed out that millions of youngsters are well prepared 
to meet their responsibilities through their experiences in the educa- 
tional programs. The subcommittee is aware of the fact that America 
provides educational opportunities to a higher percentage of its youth 
than do most nations. It is likewise aware that American tradition 
has dictated the preparation of children of ability for the learned pro- 
fessions. Criticism has often been directed at school administrators 
because of their serious concern for potential dropouts and for those 
pupils who do not respond to academic subjects designed primarily 
to prepare the student for higher education. The same is frequently 
true in the area of vocational subjects of a highly technical nature. 

The belief is held by many persons that the first concern of those 
expending the taxpayers’ dollars for education should be for the most 
deserving—deserving in the sense of meaning those most capable and 
most responsive to the program being offered. Such a program, how- 
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ever, results in inadequate educational opportunity for at least 10 
percent of the youth of America. They are thereby relegated to a 
struggle against uneven odds to succeed in life. Of this group, many 
become juvenile delinquents and affect the upward curve of crime 
incidence. 

Educators recognize that starting at junior high school level, as 
many youngsters move into adolescence, they have a drive to do and 
to achieve in practical activities. This accentuates the need that 
they have work experience and studies related to vocational goals. 
Today American homes require fewer tasks of the young people than 
they once did because of the increasing use of labor-saving gadgets, 
apartment living, and small, compact homes. Fewer and fewer youths 
have regular chores to perform at home. Parents find they cannot 
provide work experience in most instances for their teen-age children. 
Most secondary school administrators express approval of the goal of 
continuous enrollment of all youth through the high-school-age bracket. 
Practical courses providing work experience programs, however, are 
reaching but a small percentage of America’s high-school youth. Рго- 
grams in junior high schools are reaching an even smaller percentage. 

A survey made by the United States Office of Education 3 years 
after World War II showed a surprisingly small number of high-school 
pupils in work-experience programs.” For example, there were only 
8,826 enrolled in diversified occupation courses. There were 21,452 
pupils enrolled in cooperative office training courses. An additional 
16,016 boys and girls were enrolled in cooperative store training, mak- 
ing a total of 46,294 pupils. During the period these statistics were 
gathered, the total number of pupils enrolled was 6,907,830. When 
one considers that there are a number of scattered experimental pro- 
grams, part of which are nonremunerative work, the total number in 
work-experience programs while reaching perhaps 50,000 is really in- 
consequential as compared to the total enrollment in the Nation. 

The greater part of the remunerative work-experience jobs are in 
business offices and in the distributive trades. Many persons are 
convinced that labor and industry should recognize the fact that their 
long-time interests and those of the Nation require that they cooperate 
with the educational system in developing practical courses. They 
could use their personnel, their experience, their facilities, and their 
dollars for developing such courses. 

Educational leaders have not taken the lead in meeting the needs 
and in many instances have not availed themselves of public employ- 
ment services and other agencies that might be helpful. It has 
resulted in inadequate educational opportunity for many pupils, 
who are not challenged by an academic course, who are not interested 
in business courses, and who lack the qualifications to enroll in tech- 
nical schools. Many times it is such youngsters who become antag- 
onistic to school, coming in conflict with their teachers, they con- 
stitute many of those referred to the children’s court and those who 
drop out of school. 

Approximately one-fifth of the children entering high school will go 
on to college. Approximately 40 percent of all boys and girls who 
enter high school will have dropped out before completing high school. 
This means that about 20 percent of our young people require second- 
ary level training preparatory to entering college. The remaining 80 


*! U. 8. Office of Education bulletin, Offerings and Enrollments in High Schools for 1948-49. 
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percent ned preparation for the trades and vocations they will 
ursue. Some vill l find satisfaction in business courses. Others will 

e capable of pursuing a technical trade program, but a large number 
will not be attracted to such specialized courses. All pupils, however, 
need courses in reading, writing, speaking, basic mathematics and 
social studies. If such basic subjects can be ‘combined with courses in 
occupational planning, family living, community participation, and 
practical work experiences, a broader curriculum would challenge the 
interest of a greater number. 

Many schools are now offering instruction in such occupations as 
driver training, building maintenance, glazing, painting, and the care 
of lawns, shrubs, and trees. Work experience can be planned in the 
community, as a part of the curriculum, on a voluntary and later on 
a paid basis. It should be a part of the pupil’s total education while 
regularly enrolled. Professional supervision and the application of 
good teaching skills are essential if the pupil is to continue to explore 
and grow in skill and knowledge until he chooses the work that will 
be within his capabilities and challenge his continued interest. 

In considering the place of work in the development of young 
eople the importance of other needs of youth should not be over- 
ooked. Boys and girls need to have time for homework, for extra- 
curricular school programs, for personal interests they may wish to 
pursue and for home and family responsiblities and activities. Part- 
time work can be a valuable supplement but should not be so time 
consuming that these other interests are excluded. 

Part-time and vacation jobs that students get for themselves have 
many guidance potentialities for the schools which can be capitalized 
by alert guidance counselors. Often school officials seem unaware of 
the job activities of those students who are not in school-supervised 
work experience programs. 

Those directing school-work programs need to be mindful that the 
educational purposes to be served will require great care and caution 
to see that the young people who will benefit most as an alternate to 
the regular curriculum are placed rather than boys and girls who are 
more creditable representatives of the school but who might profit 
more by full concentration on school studies. 

The benefits of work-school experiences in the programs have been 
pointed to as follows: (1) They give the pupil a sense of personal 
achievement; (2) an appreciation is gained of what real work activ- 
ity means in the lives of human beings; (3) a foundation is laid for 
an intelligent vocational choice or for advancement in a chosen occu- 
pation; (4) the pupil is taught to live up to the demands of the 
job at hand; (5) the pupil is occupied and the habit of loafing is 
avoided; (6) the pupil gradually comes to learn and earn through 
his own ‘efforts, facilitating the transition to self-support.” 

Statistics show that there is a steady increase in the number of 
children entering college. Between 1900 and 1955, the number of 
high-school graduates who enter college increased from 7 percent to 
30 percent. It has been predicted that the percentage may rise to 
50 percent within the next 10 or 15 years.” 

?! Hull, J. Dan, in youth employment hearings before the банан» To Investigate Juvenile Delin- 
queney, U.'8. Senate, 84th Cong., 1st sess., Washington, 1955, p. 2: 
# The U. 8. Bureau of the Census has estimated that high-school enrollments will skyrocket by 1965 to 


12 million, or twice the enrollments of 1950. At the same time the numbers of out-of-school youth will also 
increase at almost the same rate. See p. 53 of the appendix of this report. 
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The State of North Dakota established a revolving fund several 
years ago from which loans were made to minors for worthwhile 
pursuits in preparation for their life's work. Loans amounting to 
$150,000 per year were made at 1 percent interest. "These loans were 
made on the signature and proposal submitted by the minor. This 
faith in young M» was justified. A total of 96 percent of the loans 
m. repaid. e interest charges are reported to have covered all 
osses. 


PROPOSALS MADE FOR 24-HOUR SCHOOLS 


The subcommittee heard testimony from a number of educators who 
proposed 24-hour schools or residential youth development camps ” as 
a step in meeting the nonem posed by a group of children who be- 
come misfits or school dropouts because of problems in their own 
homes. Witnesses in California proposed ranch camps that might 
offer a similar eurrieulum to that conducted in the ranch camps of 
some California counties for delinquenct children in the 14 to 16 age 
group. An important change in the proposed ranch camps, it was 
suggested, should be in the stressing that entering them would be a 
privilege or an opportunity without stigma. They should not be known 
as camps for predelinquents, nor should they follow the pattern of the 
parental schools of a generation ago for special school problem children 
and for truants.” 

Some educators have pointed out that if impetus is given to such 
programs at present they could be carefully built up. Some have 
recommended that 24-hour schools be incorporated as a part of the 
public-school program. The proposals should be studied by edu- 
cators and by existing social agencies concerned with various aspects 
of this problem. Officials of some institutions for dependent and 
neglected children are giving thought to such suggestions. Standards 


“A realistic forward look does not bode well for youth, nor for a reduction in delinquency. The in- 
creased birthrate will greatly accentuate competition of teen-agers for jobs because of a larger labor force. 
Increased pestem is hard on youth. Older workers have the advantage of experience as well as 

of automation is likely to be test on inexperienced youth. 
bs, what then is the answer? Should we extend rather than 
I question the wisdom ofeither step. I—and I am now speak- 
tial youth development camps for nonacademic youth. 
ts of education, with generous Federal financial aid. 
v training, hy environment, and eonstructive outlets for youthful 
to made-work should be assiduously avoided. Such camps would have a fur- 
crowded conditions in the high schools, which will soon he hard-pressed by the in- 


teen-age у 
“Those who have testified before this committee have ца time and time again how extensively 
tal m has contributed to delinquency as a m cause. There is another kind of rejection 
related, namely, community rejection. When youths leave school at whatever level, they 
b. There is nothing quite so shattering to the morale of young people after they have pur- 
of education to find themselves excess baggage on the labor market. Young ple 
tile, skeptical, and at loggerheads with 
I have a rtm that we must 
iness and industry can- 
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in child care among those institutions have, in recent, years, undergone 
extensive change. Many have turned to the public schools for the 
education of their children. "This has been done to afford the children 
a normal opportunity to participate in community programs. The 
step appears sound if the children are accepted who can profit by the 
public-school curriculum. On the other hand, there is a problem 
indicating the need in many instances for a special curriculum in 
addition to guidance and care in the institution. It has been sug- 
gested that some institutions might change their intake and develop 
a campus school program to meet the needs that have been outlined.* 


STRESS IMPORTANCE OF PROVIDING SPECIAL SERVICES 


Witnesses who have testified before the subcommittee have stressed 
the importance of providing special services in the schools as related 
to the prevention of juvenile delinquency. Educators believe that 
many of the children who fail to adjust in school, prior to becoming 
delinquent, frequently provide many signposts along the way which 
are indicative of the social and emotional problems that hamper the 
child. Youth in trouble is the result of a developing condition and is 
not suddenly evolved. In the lower grades, a report may show that a 
child is thin and nervous, bites his fingernails, does not play well with 
other children, loses his temper repeatedly and fails to respect the 
rights of others. Unless special help is given during the earlier stages, 
such young children often develop into the boy or girl in junior high 
school who is insolent, beleigerent, and defiant. Unless he is chal- 
lenged and interested, he becomes an obstructionist and eventually 
a truant. 

A review of the reports by which teachers can spot potential drop- 
outs indicates many of the same personality patterns. Among the 
descriptive terms used are: “a child who resents authority,” “lacks 
interest in school,” “a child who is disliked by his fellow pupils or 
teachers,” “who seeks older friends,” and “а child who is different." 
These signposts in the experience of children in school indicate the 
need for special help. Such help can be given by personnel trained 
to look beneath the surface manifestations of problems and find out 
what is really bothering the child. | 

Testimony before the subcommittee indicated specific cases of 
assistance in which it was evident that youngsters were saved from 
embarking on a life of waste and delinquency by wise counseling at 
& crucial time. "The rapid strides of some schools in improving 
these services are impressive." However, such services are available 
in less than 20 percent of the schools of the Nation today. One 

*? A foundation interested in the prevention of juvenile delinquency might well support the establish- 
ment of such a program. The subcommittee believes that after the establishment of a school, it could be 
supported if education and welfare authorities ànd a child's own parents were induced to cooperate in 
meeting the per capita cost for each child. 

з Тһе сера у for providing adequate clinical services and personnel rests with the community and 
the school. There is the need for social workers who can work individually with these children, their 
teachers and their families. They can help these children and send them on to junior and senior high schools 
better equipped in their genera! outlook on life and better prepared to profit by the curriculum. It is of the 
first in im ce to help these children in the lower grades, but much can be done to help pupils 
after they enter junior high school if personnel is available to counsel and guide them through a rich and 
diversified curriculum he youngster entering the adolescent period of life is reaching for manhood and 


a for vm pr i He very much wants to mature and will usually respond to training that is 
of need. 

и For example, Robert Taber, director, Division of Pupil Personnel and Guidance, School District 

Philadel Pa., said that the Philadelphia school system employed only 24 counselors in 1942, but 

in 1955 that number to 266 counselors. Youth employment hearings before the Subcom- 

mittee To Investigate Juvenile Delinquency, U. S. Senate, 84th Cong., 1st sess., Washington: 1955, p. 200. 
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figure shows 6,780 counselors employed in schools with total enroll- 
ment of 6% million pupils. This is a ratio of one counselor to about a 
thousand pupils. If 1 counselor is to be provided for each 250 pupils 
in the Nation, it would be necessary to provide 5 times as many 
counselors as are now employed in the schools throughout the country.** 

It is estimated that it costs approximately $10 per pupil per school 
year to provide for the specialists, the prorated time of teachers and 
administrators, and the materials essential to properly counsel and aid 
pupils. The Nation is now spending $10 million a year on counseling 
programs. Surveys indicate that $75 million should be expended. 
Such an amount may be considered an extravagant expenditure by 
some, but the subcommittee points out again that the Nation’s crime 
bill is estimated at $20 billion a year ont still rising. In view of the 
present situation, the United States can scarcely hope to cope with the 
rising tide of delinquency and the wave of increasing numbers of 
children unless there is a willingness to give our young people the 
services they need in an increasingly complex society.” 


VI. REGULATION or CHILD LABOR AND YOUTH EMPLOYMENT 


The growth of the services available to youth through the Departe 
ment of Labor and by public employment services throughout the 
country has been impressive since the passage of the Wagner-Peyser 
Act in 1933. The employment services for youth are operated within 
the framework of the Fair Labor Standards Act of 1938. 

In general, these laws provide guides for the development of positive 
employment practices. They reflect, to a considerable extent, pre- 
vailing Төле opinion. The limitations found in that legislation are 
designed for protecting children for exploitation as well as from the 
inexperience and immaturity of youth itself. The Department of 
Labor points out that the law as amended provides the requisite 
flexibility to meet changing conditions through the powers vested in 
the Secretary to issue administrative rules. 


SOME HOLD VIEW THAT PRESENT LAWS ARE TOO RESTRICTIVE 


Testimony of some witnesses heard by the subcommittee indicated 
that the laws have been too restrictive and have caused hardships.** 
Inquiry has shown that of the job opportunities open to youngsters in 
the 14- and 15-year-old age groups, 50 percent are during out-of- 


*" In addition to this shortage, it was found that 80 percent of our schools or approximately 20,000 
individual school have no counseling service whatever. It may be pointed out that among 
the 20 percent of Nation’s schools that provide counseling, there is but 1 counselor to each 525 pupils, 
This indicates that even the best schools are but half-staffed to do the job expected of them. 

5% Frank L. Sievers, then executive secretary of the American Personnel and Guidance Association, Inc. 

1 to each 350 to 500 students in his testimony in youth employment hearings before 
i068. Pune To Investigate Juvenile Delinquency, U. S. Senate, 84th Cong., 1st sess., Washington: 

n“ te the existence of formal ‘guidance services’ in many of the Nation’s secondary schools, youth’s 
a — nee peg ay er мі се families. тель me Dm "re 

grow pressure to supply voca counseling young ple. 8 objectives are to provide 
services to al] those who are leaving school to enter the labor market and who 

decisions and arranged for emplo nt. About 1,200,000 leave school 

each year to enter the labor market, according to estimates of the Office of Education, At least 40 percent 
of these school-leavers, or à minimum of 500,000, need oT mme counseling” (Counseling and Employ- 
ment for Youth, ounseling and Employment Service for Special Worker Groups, 
Bureau of Employment ty, U. 8. Department of Labor, Washington: Government Printing Office 


December 1954, p. н. 
и Рог w see testimony of George. D, Riley in youth employment hearings before the Subcom- 
Bidal y ence iang adar ry yo Aaaa sA A E Beth Cong. iat sca. Washington: 1005, p. io. 
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school hours. It was found that an additional 45 percent of the job 
opportunities may be accepted by youths in the 16- and 17-year-old 
age group. This leaves only 5 percent of all job opportunities that 
have been designated as hazardous. It is necessary that a boy or 
girl be 18 years of age or older to accept employment in these occupa- 
tions. The Department of Labor has pointed out that boys over 16 
years old may Қ employed in 95 percent of the jobs in the Nation. 
Girls, however, must > 18 to engage іп some jobs where Government 
contracts are involved. 

The Department of Labor officials in making determinations of 
hazardous and overtaxing occupations utilize statistics and conditions 
as they find them. Consequently, there are some elements which 
could possibly free additional opportunities for employment. "These 
would include: Provision for more careful and adequate supervision 
by education, labor, and management; the avoidance of long hours of 
tiring, monotonous, and repetitive operations; and the necessary steps 
which would protect youth from the accidents that have been added 
up in the determining statistics. 

It has been found that of all youth now employed, 50 percent are 
employed in trade and industrial services. Approximately 25 percent 
are employed in agriculture. Only 10 percent are employed in manu- 
facturing while 8 percent are employed in household occupations. 
Construction, transportation, communications, and public utilities, 
each employ approximately 3 percent. 

The view is widely held that youth employment is primarily a city 
problem. "The statistics do indicate that the number of young people 
employed in construction, manufacturing, transportation, communi- 
cation, and public utilities is comparatively small. There is a real 
problem, however, in the rural areas as well as in the cities. It has 
been pointed out that it is more common for young people to get work 
experience at an early age in rural areas by doing chores, mowing 
lawns, working on farms; there is an urgent need for expanded guidance 
programs in rural areas. Agriculture is absorbing approximately 
50 percent of the youth on American farms as they reach maturity. 
This necessitates migration to the cities of approximately one-half of 
the young people from the farming areas. "This migration frequently 
is without adequate guidance or planning. Such treatment of the 
young people is a contributing factor to failure and delinquency. 

Confronted with the influx of approximately 50 percent of rural 
youth into the cities in addition to the vast number of young people 
who are born in urban areas, it is scarcely conceivable that plans are 
not being made to absorb more young people under 18 years old into 
such occupations as construction, transportation, communications, 
public utilities, ànd manufacturing. While the problem is not con- 
fined to the laws themselves, their interpretation or the manner in 
which they are enforced, every facet should be explored in the de- 
velopment of a program that will adequately prepare youth for a life 
of employment. 

There have been some cases in which it appears that the laws have 
affected adversely the opportunities of young people. This has been 
especially true in the case of some 16- and 17-year-old boys who have 
been large and mature for their age. In testimony before the sub- 
committee, Warren K. Layton, director of guidance and placement. 
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in the Detroit publie schools, cited cases which he considered per- 
tinent to this point.*? 

Tt is the consensus of most students of the problem that it is well to 
have restrictions for the group 16 and 17 years of age. Itis advisable 
that such young people not be thrown into free employment for all 
occupations and there must be a review by responsible authorities. 
On the other hand, alone should not be the determinant in regard 
to the individual and all State and Federal Jaws should contain pro- 
visions for exceptions. Exceptions must be intelligently applied to 
cases so that youths will consider the law to be fair and industry will 
consider the provisions feasible for compliance. Making fair and 
intelligent exemptions on an individual basis would now present 
almost insuperable problems to responsible administrators of child- 
labor laws since they lack the staff and professional resources necessary 
for making prompt and comprehensive investigations and determina- 
tions. To allow exemptions on a case basis would require great 
refinement of knowledge about the young person and the prospective 
job situation for anything approximating a fair determination. To 
allow exceptions without professional evaluations would give rise to 
more confusion and feelings of unfairness than the present direct and 
objective standards of child-labor laws that are open and applicable 
to all. Serious consideration should be given to providing State and 
Federal labor departments the funds necessary to applying child-labor 
standards on a more selective basis. 


SOME EMPLOYERS DECLINE TO HIRE 16- AND 17-YEAR-OLD YOUTHS 


Some employers, following their own appraisal of the situation, 
have decided not to employ 16- and 17-year-old workers, even though 
the law may allow such employment. Attention has been called to 
the application of the Walsh-Healey Public Contracts Act which pro- 
vides that firms holding such contracts may employ boys who have 
reached the age of 16 and girls who have reached 18 years of age. 
However, if the occupation is hazardous, it is not permissible to em- 
ploy boys in the 16- and 17-year-old age groups under the provisions of 
the Wage and Hour Act. The same is true for firms engaged in inter- 
state commerce. Such firms may employ youths in the 16- and 17- 
year-old groups when not ее іп hazardous occupations. It is 
consequently understandable that many firms in the thought of 
avoiding confusion have refrained from employing any young people 
under 18.^ Hearings before the subcommittee m indicated that 
efforts in the past have been inadequate to meet the need. 


* Mr. Layton testified that "one important cause of much idleness in the group under the age of 18 is the 
with the jobs to which the employers are restricted hiring by legislation. 
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EMPHASIS MIGHT BE PLACED ON KIND OF SUPERVISION PROVIDED YOUNG 
WORKERS 


It is realized that age alone is not the sole criterion for judging a 
youth's ability to handle a job. It should also be realized that it 
may be unnecessary to rule out entire classifications of work without 
some attention being given to the manner in which a particular 
firm may handle the "work itself and the supervision involved. The 
view has been expressed that labor departments might well dis- 
criminate by placing emphasis on the kind*of supervision provided 
young workers and the safeguards taken against danger, instead of 
ruling out an entire category of work. "The same principle applies in 
many instances to the young people in the 14- and 15-year-old groups. 
There appears to be a consensus that boys and girls in this age group 
should remain in school and be barred from full-time employment. 
There is also agreement that youngsters in this age group should 
begin an exploratory program into the fields of work. A work school 
curriculum is recommended as one way of meeting this need. More 
emphasis should be placed on the kind of planning made by industry 
and the school and less on the type of work. "This problem should be 
studied in full consultation with labor, school, industry, and other 
officials concerned. 

In her testimony, Miss Elizabeth S. Johnson, Chief, Division of 
Child Labor and Youth Employment, told how the Department of 
Labor through its Bureau of Labor Standards conducts programs 
designed to promote a general understanding of the kinds of employ- 
ment that have a constructive effect on the development of young 
people. Through its efforts to improve on-the-job supervision of 
young workers, with the use of the bulletin, The Youth You Supervise, 
its back-to-school messages, its work with national organizations, and 
its studies of employment status and conditions for young workers, the 
Department is helping to create a more favorable climate so that the 
employment needs of youth will receive attention, and the assets of 
youth will be recognized. 


UNITED STATES EMPLOYMENT SERVICE PROVIDING LEADERSHIP 


The Wagner-Peyser Act of 1933 created the present Federal-State 
Employment Service. It expressly provides for ‘‘special services to 
men, women, and juniors." Inquiry shows that the leadership pro- 
vided in this field evidences a realistic outlook regarding the problem. 
The testimony of Charles E. Odell, Chief, Division of Counseling, 
Selective Placement and Testing, Bureau of Employment Security, 
United States Department of Labor, was significant. He pointed out 
that the Employment Service, to meet the need of young people for 
employment guidance, has been developing a year-round program of 
service to youth.“ This is being done in cooperation with the United 





tins that would interpret the laws in constructive explanatory phrases, rather than in restrictive legal terms, 
would prove helpful. Such interpretations should ared to schools, employment services, as well as to 
labor and to industry. Labor enforcement personnel should be instructed in interpreting the law to show 
employers the advantages of utilizing youth. Employers could be encouraged to formulate a plan to supar- 
young workers. 'lhey should see that proper safeguards from possible hazards are maintained and 
that young workers are mov hne from мам to operation in the learning process —this would avoid monot- 
ony and relieva the danger caused by fatigue. Some steps have been taken in this direction which provide 
pod materia, including the Employment Security Review, Bulletin 96, Why Child Labor Laws, and The 
ou Su 
“í Odell, суі E., in hearings before the Subcommittee To Investigate Juvenile Delinquency, Youth 
Employment, U à S. Senate, 84th Cong., 1st sess., pp. 50-51, 
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States Office of Education, with State departments of education, and 
with local school boards. He cited a statement of principles to guide 
schools and employment offices that they may work more closely 

ether. This statement, which was developed by the Department 
of Labor and the Office of Education, has enabled schools and em- 
ployment offices in many communities to work more closely together 


in effecting a more orderly transition from school to work for high- 
с” uates and dropouts. "This significant statement reads as 
ollows: 


1. School and employment service officials confer early in the new school year 
to arrange a schedule of joint activities for the year. 

2. Early in the fall the Employment Service releases a list of the most common 
entry job opportunities for young workers and arranges for the use of this material 
in артар meetings with high-school seniors who are planning to enter the labor 
market. . 

3. Arrangements are made for careful screening of those graduates who will be 
seeking work after high school in order to determine who should be tested and 
counseled by the Employment Service personnel prior to placement 

4. A schedule is established during the fall and winter months for testing 
using the USES general aptitude test battery, specific aptitude tests for particular 
occupations, and proficiency tests for stenographers and typists. 

5. Following the — arrangements are made for individual employment 
counseling interviews by Employment Service counselors during the late winter 
months. Such counseling involves appraisal of the individual's interest, abilities, 
training, work experience, and physical capacities in order to help each student 
to arrive at a vocational goal which is consistent with his abilities and interests 
and the employment opportunities available to him. 

6. A registration for work is completed on each of the students who want 
Employment Service's assistance in finding a job. 

7. Even before the student becomes available for employment, job opportuni- 
ties are developed through individual solicitation as well as general publicity 
PS loyers to place their orders for graduates with the Employment Service. 

8. The Employment Service conducts follow-up studies to determine the em- 
ployment outcomes for those students who have been counseled and placed and 
furnishes information to the schools which they can use in evaluating curriculum 
and training programs. 


Mr. Odell pointed out that in a typical month in the fall of 1954, 
10 percent of the Employment Service’s active file was composed of 
young people 20 years of age and under. They received 25 percent 
of the employment counseling and 12 percent of the placements were 
from that group. The fact was contrasted that those in this group 
comprised 16 percent of the unemployed as reported by the census of 
that month. It was asserted that over 300,000 high-school graduates 
utilized these services each year. It is estimated that a total of 
500,000 each year are in need of such services. 

It has been pointed out that provisions have been made in some 
communities to provide similar services for those who leave school 
before graduation. There is heavy emphasis on helping those who 
leave school to evaluate the relative advantages resulting from leaving 
school for work as compared with remaining in high school. It is 
clear, though, that services to those who leave school before graduation 
are far more limited than those services to graduates. 

Special provisions are made in some cities for dealing with the 
problems of pupils who are mentally retarded and who need assistance 
in securing employment. It has often been overlooked, but there are 
many jobs that do not require a high level of intelligence and exten- 
sive verbal and numerical facilities. The Employment Service can 


u Odell, Charles E., op. cit., p. 51. 
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make a valuable contribution in informing the schools regarding the 
many employment opportunities which young people with limited 
ability can occupy. Special services are also provided in many States 
by the Employment Service in meeting the problem of those who have 
been identified as juvenile offenders. Such services, of course, include 
specialized counseling, job development, and placement in close 
cooperation with social agencies and institutions whose primary 
interest is in service to youth. Careful study has shown that young 
people who are provided with the complete services that have been 
discussed above are not likely to be placed tn jobs below their level of 
abilities and interests. Likewise, they are more likely to be satisfied 
in their jobs than those who have secured employment through their 
own efforts outside of the organized placement agencies. 

In his testimony before the subcommittee, Mr. Odell indicated that 
the Employment Service is at present reaching only & small fraction 
of the dropouts who are in need of help to secure a job. There is 
evidence that most of the dropouts need positive guidance and place- 
ment service. There is a gap in the service available to the thousands 
of youths during the summer months who need assistance in securing 
employment. Some communities, and a few States, have established 
projects in cooperation with school authorities, but for the most part 
these are not adequately organized and systematically operated by 
employment offices. There is a definite need for a specialized ap- 
proach to youth employment. This has been taken by some schools 
in organizing school-work programs. For the most part, these 
programs are usually confined to commercial students and those 
interested in retail occupations. They have contributed toward 
keeping many youths in school and, at the same time, providing an 
opportunity for earning an income and furnishing beneficial work 
experiences. 


NATIONAL GROUPS POINT TO GUIDANCE NEEDS 


There are a number of national groups, financed largely from private 
grants, that have done significant work in planning and pointing to 
guidance needs which can be met through public programs. One of 
these groups is the National Manpower Council, which was established 
at Columbia University in the spring of 1951 under a grant from the 
Ford Foundation. The purpose of the grant was to enable a study 
to be made of significant manpower problems during a period of 
enduring emergency and to contribute to the improved development 
and utilization of the Nation’s human resources. The National Man- 

ower Conference has issued several publications including: Student 

eferment and National Manpower Policy, 1952; A Policy for 
Scientific and Professional Manpower, 1953; Proceedings of a Confer- 
ence on the Utilization of Scientific and Professional Manpower, 1954; 
A Policy for Skilled Manpower, 1954. 

The National Manpower Conference has stated: 

Our future progress and strength depend upon a conscious and deliberate 
concern with our manpower resources. Recognition that our most precious 
single resource consists of the skills, capacities, and creativeness of our people is 


not enough. For the sake of contributing to the greater well-being of each 
individual, and strengthening the Nation as a whole, it is also necessary for us to 


* Odell, Charles E., op. cit., pp. 58-59. 
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assure the future development of our manpower resources and for most effective 
utilization. To take such action, we must view our human resources as a whole, 
and not only as they are, but as they can be developed. * * * In the past, we 
have acted as if each manpower probem exists in isolation—whether it be the 
waste of potential ability and talents, supervision of teachers and nurses, or the 
inadequacy of a community facility for training technicians * * *. Conse- 
quently, we are easily diverted from a search for a sound solution for complex 
and difficult problems, and tend to rely on simple and shortsighted answers. 

Robert C. Taber, director for pupil personnel and counselor, school 
district of Philadelphia, testified before the subcommittee as a mem- 
ber of the board of directors of the National Child Labor Committee 
on the relationship between employment and delinquency.“ Mr. 
Taber asserted that a general lowering of the age for permissible full- 
time employment would defeat the purpose by precipitating delin- 
{нүшү е Рес out that during the depression years, teen- 
agers by the thousands were hitchhiking across the Nation and lead- 
ing a nomad form of existence. “Idleness,” Mr. Taber said, “makes 
for restlessness, cynicism, antagonistic attitudes, and delinquency.” 
He asserted that to lower the working age at the very time that so 
many employers are raising job qualifications, a condition made pos- 
sible by plentiful labor supply, would be to court disaster. He fur- 
ther pointed out that when children flood the labor market, because 
of lack of jobs they would be forced into idleness—a well-known 
breeder of delinquency and crime.” 

The National Child Labor Committee, on January 31, 1955, con- 
cluded that the basic child-labor laws— 
are not restricting suitable job opportunities and should not be relaxed. Inter- 
pretation and law, which are realistie rather than protective, tend to restrict 
the number of suitable jobs. 
The committee asserted that changes in the economy have been re- 
ducing job opportunities and may do so even more in the future. 
The committee also pointed out that since practically all children of 
every interest and ability now attend school up to 16 years, school- 
work programs involving paid part-time work “are a major cur- 
riculum” need for nonacademic students of 14 and 15 years. Laws 
do not need to be relaxed to permit this, but interpretation of laws 
has to be changed.“ 


PRIVATE AGENCIES SERVING IN YOUTH EMPLOYMENT 


A review of the efforts of private agencies in the area of youth 
employment shows that they have produced an impact upon many 
young persons who might have failed and thereby contributed to 
swelling the ranks of delinquent youth in America. It is noted that 
there is a great deal of variation in the nature of the private agencies 
serving youth in the field of youth employment. Some have been 
established to meet a definite need in helping unfortunate individuals 
who find it difficult to survive in a competitive employment system. 
The Society for the Prevention of Crime, Inc., at 114 East 30th 
Street, New York City, has a vocational foundation bureau. Mrs. 
Betty Falek, is placement director and devotes full time to counseling 
and helping delinquent youth or those who are not adjusted in the 


“ Taber, Robert C., in Hearings Before the Subcommittee To Investigate Juvenile Delinquency, Youth 
хорун, U. 8, Senate, 84th Cong., 1st sess., pp. 192-201. > 
4 Taber, Robert C., op. eit., p. 195. 
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teen-age group. On the other hand, Robert R. Hannum, director of 
vocational placement for the Osborn Association, Inc., 114 East 30th 
Street, New York City, reports that, whereas their objective is to 
assist released prisoners and delinquents, only 5 percent of. their 
caseload is in dealing with those in the juvenile-age group. The 
Vocational Advisory Service, Inc., 432 Fourth Avenue, New York 
City, has similar objectives. Miss Mary E. Tuttle is director, and 
reports that many teen-agers are processed through the service of 
her organization. The Federation of Employment and Guidance 
Service, Inc., 42 East 41st Street, New York City, of which Roland 
Baxt is executive director, has made the facilities of that organi- 
zation available in a cooperative effort with the State employment 
service and the New York City school system. This pattern of 
desirable cooperation with other private and all public agencies 
concerned with the problem of youth employment, is typical of these 
agencies that have been established specifically to meet the needs of 
those who find competition difficult. These agencies have had a 
vast influence in the field of placement. They have assisted those 
agencies whose primary function is to supply the best qualified 
candidates for jobs, extending themselves by finding places for youths 
who may not be well qualified but are in need of a job to enable them 
to subsist. 

These agencies have performed a service for business, industry, and 
labor to help them view youth employment as a social as well as an 
economic problem. Many examples have been cited in which firms 
have extended themselves to plan for a needy youth, frequently at 
considerable expense, and cooperate with one or more of these agen- 
cies that work with real distress cases. These agencies, in most com- 
munities, are limited in their financial ability to meet the needs that 
exist. Much time is required for counseling in each case, and repeated 
attempts must frequently be made with some youngsters who fail on 
several jobs before a successful adjustment is achieved. Their work 
with delitquant youth is sometimes hampered by certain laws, which 
were passed to protect the publie and the well-adjusted worker, but 
they limit the employment of delinquents. Тһе work of these agen- 
cies is greatly limited by attitudes on the part of the public and the 
employers on the risk of employing those who, in the past, have not 
fully measured up to the requirements of the law. 

When we realize that statistics show that approximately 30 percent 
of the teen-agers not in school are out of work, it should be under- 
stood that the agencies we are considering serve only a small per- 
centage— perhaps 2 or possibly 3 percent of the most difficult of this 
number. Those teen-agers who have already been in difficulty are 
referred as special problem cases. This leaves a large number of 
young people who are out of school as dropouts and those who have 
graduated from high school but have not readily obtained employ- 
ment, Many are seeking jobs in the labor market but are so рану 
prepared that they do not meet with success. Others who are equally 
unprepared, but in addition are discouraged, are drifting, just waiting 
for something to happen, or to be drafted for service in the Armed 
Forces. This group deserves serious attention. There has been too 
little concern for their future and too little planning of programs to 
meet their needs, 
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The employer, motivated by the profit motive, logically selects the 
most efficient from the labor market. He may have excellent per- 
sonnel practices, excellent working conditions, and operate construc- 
tive in-service or on-the-job training, but having invested his firm's 
money, he has an obligation to select those who will fit best in his 

nization. Business and industry, therefore, desire to promote 
and help train a large pool of workers from which to draw. They feel 
they cannot afford to first employ the poorest prepared, nor to guar- 
antee to place social, emotional, and economic needs of youth ahead 
of the ability of the individual to contribute to the profit of the com- 
pany. When they cannot utilize the entire pool of workers, they may 
even show that it would be unfair to the more proficient or mature 
ен if they selected the less mature, inefficient, and unadjusted 
youths. 


+" 


YOUTH EMPLOYMENT IS A PUBLIC AND А COMMUNITY, PROBLEM 


The subcommittee's inquiry into problems of youth employment 
was & result of concern expressed by many persons that the problem 
of unemployment among youth contributes to juvenile delinquency. 
It was felt hr some that a variety of forces, Әде too restrictive 
child-labor laws, furthered such unemployment. 

A review of the situation has shown that there is a very serious 
problem and that it has a definite bearing upon the problem of juvenile 
delinquency and crime in the United States. . As is the case in most 
social problems, the situation will not improve without special atten- 


tion, and some predict that the pese unless some effective action 
g 


is taken, will become increasingly more severe each year. It could 
reach acute елите proportions as the number of young. people 
involved may double within the next 15 years. Some assert that the 
Nation's failure in this area results from a combination of factors. 
Some laws, it is believed, have outlived their usefulness in their present 
form, and need revision in the light of changed conditions, while others 
can be interpreted in a more realistic manner to meet present situa- 
tions. Although appropriations for Federal aid have been made, such 
appropriations are inadequate to meet the responsibility. These ap- 
propriations are limited to certain areas and are too narrow to cover 
the broad front that must be mobilized. It is essential that the educa- 
tional system be enabled to broaden its curriculum, increase its guid- 
ance service, and reach out to a more realistic utilization of community 
resources. 

Robert Oliver, legislative director of the Congress of Industrial 
Organizations, submitted a statement to the subcommittee assertin 
that “only a continually expanding economy, with conditions of fu 
employment, can provide a favorable framework within which the 
specific problems of young entrants into the labor force can be con- 
structively resolved. Present high levels of unemployment in many 
areas, with an average of over 3 million unemployed for the Nation 
as a whole, will inevitably wreak a heavy toll on youth as on other 
workers." He further expressed the view that with an expanding 
economy that utilizes the productive potentiality of the entire popula- 
tion, the United States will be able ‘‘to afford tremendous expansion 
of the various types of activities that will prevent most if not all 
juvenile delinquency.” 
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-.nployment services have made a significant contribution to the 
idance and placement of youth in the past 5 years, but they must 
intensify and broaden their services to youth if they are to achieve 
their maximum contribution. This will require expansion of counsel- 
ing and testing services and sufficient personnel to make concerted 
efforts to place youth in various categories. The communities have a 
responsibility to acquaint the public regarding the extent and the need 
for supporting such services. Community agencies and civic groups 
should be enlisted to work intensively in support of guidance and em- 
ployment programs. This must be a cooperative effort which involves 
all agencies in the community. 
itnesses testified of the number of communities where cooperation 
is being achieved in dealing with various aspects of the youth employ- 
ment problem. An example in Arizona was explained in which the 
Sertoma Club sponsored a movement. The school system cooperated 
and the State employment service became the clearinghouse for jobs 
and processed young people for those jobs with exceptional results. 
This is now a continuing program that places 125 to 150 young people 
on part-time and permanent jobs each month. A feature of this 
program is that youth participates in its own program planning. A 
women’s club in Iowa City worked out a similar project which has 
now been in operation for 5 years. This program not only helps to 
provide jobs, but has an extensive project by which it is undertaking 
to educate the community to the responsibility in employing youth. 
This teen-age employment service and work-experience program has 
become a model for other interested communities. In Minnesota, 
there are programs for part-time work experience, full-time employ- 
ment for dropouts and job placements for children under the State 
youth conservation commission. Federal and State agencies are 
cooperating with local groups to establish programs that not only 
suit the needs of the young people themselves, but programs which 
are a valuable asset to the economy of the State. In Albuquerque, 
N. Mex., under the leadership of the Bernalillo County Community 
Council, the cooperation of the State employment service and the 
public schools, a program was established that achieves the coordi- 
nation and prevents overlapping of services and designated areas of 
interest to each organization. The Cleveland, Ohio, Vocational 
Guidance Bureau, which operates under the Cleveland Community 
Fund, has been successful in placing many so-called unemployable 
young people in jobs for which they are qualified. 

The junior chamber of commerce in Hutchinson, Kans., financed an 
extra worker to handle summer employment for teen-agers at the 
local office of the State employment service. The plan was so suc- 
cessful that it was adopted in 26 employment offices in that State." 
A total of 13 civic organizations cooperated in community efforts to 
find new opportunities for young people in jobs-for-youth campaigns. 
Letters were sent to teen-agers instructing them to register with the 
employment service, group meetings were held in the schools and 
employers were asked to display “We are participating” placards. 
Through such community efforts, those 26 offices had 9,000 registra- 
tions in a month, and in 6 weeks had placed 7,000 youths in jobs. An 
example of voluntary work experience was reported from Sedan, 





4 Bleisner, Lillian, in testimony at hearings before the Subcommittee To Investigate Juvenile Delin- 
loyment, U. B. Senate, 84th Cong., 1st sess., pp. 205-206. 
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Kans. There, 229 pupils in grades 7 to 12 set up a requirement that 
every oe was to have a work experience that would in some way 
serve the community. Many of the jobs were not for pay, but afforded 
the pupil the experience of performing a service and getting acquainted 
with some form of work. A report on each project was recorded 
on the pupil’s school record for credit and it became a reference file 
indicating how the work was performed. 

In Minneapolis, at the Franklin Junior High School, a program of 
part-time work = was adopted which was open to all eighth and 
ninth graders. en a pupil becomes 15% years of age, they allow 
him to spend one-half of each school day at a paid job, and the other 
half of the day in his studies, giving credit for his work experience 
toward graduation. In Philadelphia and Erie, Pa., and in Youngs- 
town, Ohio, every young person who is about to drop out of school 
is referred to the local State employment service for testing and coun- 
seling. This gives many young people more insight into the need for 
preparation and many pupils decide to continue in school as a result 
of the counseling. If they do not, the employment service is in a 
better rice to assist them in their planning. Special emphasis is 
bein р aced upon assisting juvenile offenders to obtain work through 
careful guidance and counseling in New York, Michigan, South Caro- 


lina, and Texas. In Oregon, a local apprenticeship council is placing 
between three and four hundred young people in apprenticeship train- 
ing in industry each year. A plan is in operation whereby the union 
accepts 1 кми or every 8 union employees. Somewhat similar 


rograms of apprenticeship placements have been reported from 
orida and Wisconsin. 

In his testimony before the subcommittee, Warren K. Layton, 
director, guidance and placement, Detroit Public Schools, told of 
constructive programs.“ He explained that the council, a voluntar 
agency, developed from an advisory committee on NYA projects. It 
developed into a society to help youth in any area where a need is 
found. It is онаа. of professional social workers, persons from 
business and industry and other civic-minded citizens. The council 
became concerned that efforts of high school to expand their cur- 
riculum were not enough to meet the needs of youth. The council 
believed that an effort should be made to find out more about dropouts 
and that ways should be found to help them. There was a joint 
effort of the Detroit Council for Youth Service and the Detroit school 
system in seeking ways and means of facilitating job placement and 
adjustment of less-employable youth.“ These are largely in the 16- 
and 17-year-old group. This problem was approached with a series 
of conferences of employee representatives at high-school level and 
representatives of the плена occupational groups, but the initial 
meetings were fruitless. The employers asserted that they wanted 
the youth who is over 18, who has finished school. They stated that 
they wanted the best and were not interested in the underprivileged 
group. Mr. Layton said that the decision was reached that the best 
thing to do was to take some of the underprivileged ко and build 
them up so that they might be employable. In April 1949, a group 
of dropouts was invited to join a new group called the job upgrading 


«8 Layton, Warren K. in hearings before the Subcommittee To Investigate Juvenile Delin: 
quency, U. 8. sith Cong., 1st 177-192. à = 
*€ Layton, Warren K., op. eit., pp. 
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program with the purpose of helping them to qualify for and secure 
employment as soon as possible. This program has been a continuing 
one and there are now five of these groups in various Detroit high- 
school buildings. A sixth one was scheduled to open in September 
1955, maintaining the rate of one new group a year. 

Mr. Layton explained that the purpose of the title is to indicate to 
the participants in the program, the youths themselves, and to their 
prospective employers that the purpose is one of upgrading the 
individual for a job. He described the program and what it attempts 
to do. The material used in the job upgrading program is reduced 
to job situations which have been duplicated. These have to do 
with applying for a position, with reviews of the fundamentals which 
are often important, selling, computation, the use of the telephone, 
ordinary business etiquette, and conducting one’s self during an inter- 
view. It also dealt with transportation problems in the community, 
discussions of what employers expect of their employees, of important 
aspects of democratic human relations, and of the techniques of job 
performance. A folder is supplied each member of the group so 
that he may check his record of progress at any time. It was pointed 
out that the forenoons are spent in conferences and the afternoons 
are spent outside looking for work. There is a followup program of 
those who have secured employment. These centers are located in 
senior-high-school buildings where training opportunities are available, 
and it is possible for youth to enter classes in typewriting, mechanical 
drawing, or other subjects for a short period, either with or without 
high-school credit, as a part of making the person more employable. 
This process usually continues for about 6 weeks, after which those 
who have not been able to secure employment in private industry 
are assigned to a municipal work experience project or to some social 
agency for work to be done under sympathetic supervision. 

Youths are paid at the rate of 60 cents an hour with money provided 
by subsidy on the basis of 4 hours per day, 5 days per week—that is, 
afternoons. They are paid with Detroit Council for Youth Service 
checks. Funds for jobs in the city government are provided by the 
mayor and council of Detroit for this purpose, not through the board 
of education. The funds to pay the youth who work in the social- 
service agencies are contributed by a private foundation. Following 
the work-experiences assignment, efforts are made to get the youth a 
job in private industry. Sometimes this is accomplished through the 
youth’s own efforts, frequently through the placement service of the 
voard of education, or then the services of the Michigan Security 
Employment Commission, or through the council. Employers 
frequently call and say thev would be glad to try another boy or 
another girl if one is available. The iiber of youths who have gone 
through the Detroit job upgrading program now exceeds 2,000. 
While approximately one-half have dropped out, 90 percent of the 
half who remained are employed, and 10 percent have returned to 
high school with the expectation of being graduated. The followup 
service continues for 6 months after the youth secures employment. 
Of those who return to school, there is a followup until they have com- 
pleted one semester. In either case, after 6 months of successful work 
on the job or completion of a semester in school, the person is removed 
ey | e records of the job upgrading program and marked “Up- 
graded." 
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The referrals of young people to the job upgrading program, Mr. 
Layton pointed out, come from various sources. Many are from the 
offices where work permits are issued and where many confused young 

eople have to renew their permits in changing from one job to another. 

he counselors send them to the job upgrading center for interviews. 
Other referrals are frequently made by social workers in the case- 
working agencies and in the relief agencies. Approximately 16 percent 
of the youth in the Detroit job upgrading centers are from what is 
termed relief families. The success of the program has been indicated 
by the necessity to maintain waiting lists in the job upgrading centers 
most of the time. Priority is given to a youth from a relief family for 
the rehabilitation is usually more urgent. Mr. Layton said that while 
the Detroit program has received considerable acceptance, particularly 
by the youths themselves and by the employers who are hiring them, 
he did not present this program as a solution to all problems of youth 
or even of all the problems of education, adding that one of the 
questions that visitors ask is: 

If you are able, in a few weeks or a few months, to make a slightly under- 

privileged group employable, why don’t you do more with those who are in 
school, using these same methods? 9? 
Mr. Layton added that there are several reasons why this is not 
possible at this time. The number of high-school pupils per teacher 
and per counselor makes it too difficult to devote so much individual 
attention as has been found necessary at the centers. Many of the 
high-school youth are not yet ready for such a program. So many 
of them feel that the planning of a career and securing of a job are 
something that can wait until after they have graduated from high 
school or left school. 

These illustrations impressed members of the subcommittee with 
the fact that the employment needs of youth can be met if the essential 
community cooperation is promoted and achieved. It was noted 
that each of these projects pl es emphasis on a part of the problem. 
Some of the projects accomplish exceptional results with summer 
employment. Others reach the most difficult youngsters and, in a 
few instances, plans have been expanded from the first center of 
interest to become fairly comprehensive year-round programs. These 
examples might serve to stimulate Federal, State, and public support, 
as well as stimulating communities to develop similar projects. They 
have demonstrated what a community can do if all agencies can be 
sparked to work cooperatively and the movement gains broad civic 
and professional interest and participation. 

The realization that such efforts throughout the Nation are sporadic 
and that most communities do much less to aid youth, has caused 
concern to some students of the problem. Testimony indicates that 
most communities are not hampered by convictions that stifle a 
cooperative community effort on the part of the agencies involved. 
Rather, they have not been awakened to the problem sufficiently to 
initiate à program. Each agency has worked more or less alone and 
has touched the problem in a limited way within the scope of its 
budget and the time limits of the personnel available. Some of the 

roblems include the tradition which dictates that the aid be given 
t to the most responsive and worthy young people, the American 


у Layton, Warren K., op. cit., p. 185. 
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tradition of providing all with intellectual opportunity through 
academic training, and complacency because both academic and trade 
training are offered in the community schools. These are problems, 
it appears, that can be overcome with Federal aid as an incentive and 
with proper information made available to the public. 


CONSIDERATION GIVEN EMPLOYMENT PROBLEMS IN THE DISTRICT OF 
COLUMBIA 


In view of the direct responsibility that Congress has for conditions 
in the District of Columbia, the subcommittee gave special considera- 
tion to employment opportunities in Washington, D. C. Charles E. 
Odell, Chief, Division of Counseling, Selective Placement Testing, 
Bureau of Employment Security, United States Department of Labor, 
in response to a question said that the District of Columbia— 
presents a special problem to us in this whole field of service to youth, which starts 
basically with the fact that we have never been able to establish effective co- 
operative working relationships with publie schools in the District of Columbia.5 
Mr. Odell did not think this is an insurmountable obstacle, but said 
that for a long time they have met a stone wall in trying to obtain 
an effective cooperative program.” He added that some schools and 
agencies have been cooperating on a “purely individualized basis” 
and that programs have been worked out with some parochial schools 
in the District. He added, however, that no general program such as 
that in Philadelphia and many other communities has been achieved 
in Washington. Mr. Odell said that it appears to be a question of juris- 
diction as to who is responsible for placement work, pointing out that 
in most communities the job to be done is so big that there is really 
scarcely a place for argument. There is something for all to do, but 
in some school systems in the United States, there are those who have 
had a placement tradition for many years and are unwilling to give it 
up. Some of these, Mr. Odell said, “regard overtures from employ- 
ment services as an attempt to take over or to blot out their activities 
in this area." He pointed out that the United States Employment 
Service is careful to emphasize that it is not anxious to compete or 
duplicate service. “Our function," he said, *'is to fill in and to meet 
the need as it exists, rather than to try to take over somebody else's 
function, but we have run into this problem in the District of 
Columbia." 9 

Following Mr. Odell's testimony, the subcommittee called six 
additional witnesses representing various areas within the District 
of Columbia school system and the Director of the United States 
Employment Service for the District of Columbia. Each witness was 
asked to present his or her views and the results of their efforts in the 
youth employment area. The lack of cooperation between the schools 
and the United States Employment Service in the District was sub- 
stantiated. This is not to say that the youth in the District of Colum- 
bia have not received a great deal of assistance. The school system 
has worked diligently to help the young people in Washington. They 
have been limited, however, by the lack of personnel and funds with 
which to accomplish the desired results. Foremost in importance, it 
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appears, is the fact that they have failed to use the United States 
Mr aed Service to the fullest extent and have thus hampered 
their own efforts. Asa matter of fact, the testimony brought out that 
more complete use of the United States Employment Service would 
actually enable the Service to add funds to its budget to assist with 
the work, thus providing a more adequate combined program for the 
youth of the District of Columbia, 

Carl Hansen, associate superintendent, senior high schools of the 
District of Columbia, reported on a 1954 study of high school gradu- 
ates in the District of Columbia. This study indicated that a 
questionnaire to 1,551 former graduates brought replies from 1,525 
of them and indicated that all but 25 were employed at that time, or 
were continuing in some educational program. He testified that the 
senior high school principals had informed him that it was becomin 
increasingly difficult to find employment for their graduates, as we 
as for those who are still attending school but desired part-time or 
summer work. He added that it is much more difficult to place 
youth in jobs who leave high school before graduation. He pointed 
out that precise statistics on the number of dropouts in the District 
of Columbia are not readily available, but it is known that only 50.5 


percent of the number of pupils in the ninth grade in the school year 
1947-48, were graduated in the spring of 1951. He pointed out that 
many of these, of course, transferred to other schools but it must be 
assumed that a large proportion did not and that many of these 
undoubtedly cannot find work because their background of anti- 


social conduct tends to make them unemployable. Mr. Hansen 
expressed the view that an entire new approach must be developed 
if the problem youths are to be placed in jobs. ‘‘The schools and 
other community agencies,” he said, ‘must develop a program which 
will be based on the principle that work can rehabilitate the delin- 
quent and that it may prevent delinquency. I suggest that to get 
at this problem, the help of the United States Employment 
Service should be sought." “~ He pointed out that the Commis- 
sioners Youth Council should. be asked to assist in developing an 
organized and systematic program for the employment of school 
dropouts. He asserted that particular emphasis should be given to 
those young people whom no one normally wants to employ. He 
urged that a detailed study be undertaken of this problem in close 
cooperation with the United States Employment Service at the 
earliest possible moment. 

Fred Z. Hetzel, Director, United States Employment Service for the 
District of Columbia, presented a report dealing with the services 
of the United States Employment Service ® and a “Report on Voca- 
tional Adjustment," which was sponsored by the Community Chest 
of the District of Columbia.” The report indicated that counseling 
services were well understood and that good үннен services were 
offered but there were gaps to be filled. uch improvement has 
been noted since the report was prepared, but the statement was 
noted that— 

% Hansen, Carl, testimony in hearings before the Subcommittee To Investigate Juvenile Delinquency, 
Тин, шеп, Сап, ор, U8. Senate, 84th Cong., Ist sess., p. 107. 
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There is no working relationship with the counseling service of the Board of 

Education. The extensive records accumulated by the counselors of the school 
system are not available to the counselors of the Employment Service. There is 
no attempt at continuity of service for young people as they leave schools to 
enter the Teter market. There is no recognized definition of function as between 
the counseling in the school and the counseling in the United States Employment 
Service. 
Mr. Hetzel pointed out that since the report was prepared, the United 
States Employment Service for the District of Columbia had ap- 
proached the Board of Education with a proposal to initiate joint 
action. The proposal was declined by the Superintendent of Schools 
on the grounds that they have their own placement service and are 
unable to make available information to the United States Employ- 
ment Service. Mr. Hetzel also placed in evidence copies of corre- 
spondence with the District Superintendent of Schools on this subject.® 
He told of the approaches made on this matter in 1946, June 1952 
and April 1955. In each instance, the Superintendent of Schools 
declined to enter into a full and cooperative relationship. In the 
reply of June 27, 1952, the Superintendent of Schools said: 

I find also that the school officers have not been convinced that the proposed 
services will aid materially to our own testing and counseling services and it has, 
therefore, been decided that while we appreciate your willingness to be of service, 
we shall not take advantage of your offer at the present time.™ 
The subcommittee found it gratifying to have witnesses testify on this 
matter in an objective manner. Certainly all resources of the com- 
munity, if fully coordinated, would give the youth of the District of 
Columbia the best service possible to the extent that funds are avail- 
able. It is evident that a united, professional approach is the surest 
way in which to enlist civic organizations, employers and labor groups 
to exert themselves in behalf of the youth for the constructive partici- 
pation of young people in work experience. Since the hearings, certain 
constructive steps have been taken by various District of Columbia 

oups. The Оннан proclaimed a “Youth Employment 
Woe " during June. A project is being planned with the Commis- 
sioners Youth Council, the United States Employment Service and 
the schools participating. A citywide forum of youth was sponsored 
by a youth committee of the United Community Services. This 
forum brought together over 200 young people from various schools 
in metropolitan Washington to discuss the ways and means for de- 
veloping a youth employment program which would serve the young 

people of the area. 


RECOMMENDATIONS 


Members of the subcommittee have viewed the facts presented in 
the testimony objectively. While it is realized that there are aspects 
of this problem that merit further study, there appears to be adequate 
justification for certain recommendations. There also appears to be 
a certain cause-and-effect relationship in many instances between the 
inability of some youths to obtain employment and delinquent 
behavior. The subcommittee recognizes that the exact nature of this 
relationship is not fully understood and recommends that the Depart- 
ment of Labor, private foundations, and other groups support and 





ЧА Correspondence between Mr. Hetzel and Superintendent Corning appears in the appendix of this report, 
‘ө тыа. 
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undertake objective, scientific research in this area. This is a cause 
for concern to the subcommittee and a large segment of the public. 

The subcommittee submits the following recommendations as 
possible steps in striving toward improving the situation: 

1. There should be an expansion of work-school opportunities and 
experience through more educational experimentation in methods of 
using young people’s part-time job experience for their educational 
and personal growth. This is especially needed for nonacademic 
pupils who are weak in the basic personal qualifications important 
for vocational adjustment. It is recommended that the U. S. Depart- 
ment of Labor conduct studies to determine if present child-labor 
regulations under the Fair Labor Standards Act are deficient in serv- 
ing the act's purpose of child-labor protection under present-day 
employment conditions, and to conduct experiments in methods by 
which child-labor administration agencies could determine fair and 
enforceable bases for modifying specific child-labor standards where 
special safeguards and supervision through work-school programs are 
provided. Te should explore the practicability of providing that boys 
and girls 14 and 15 years of age, who are AT in work-school 
programs under proper counseling and supervision, be allowed to 
spend up to but not more than 50 percent of the workweek in non- 
hazardous work. For participation in programs of this nature, it 
could be provided that the youth receives school credits and spends 
50 percent of the remaining school hours in courses that will afford 
insight into and understanding of the requirements of employment 
and the skills involved in the work the youth is performing. This 
should be done without impairing the necessary protection for young 
people that has been gained through legislation in the past half 
century. The participation of youth in industry through work-school 
programs should be considered separate and apart from conditions of 
full-time independent employment of youth under this act. It is the 
opinion of the subcommittee that in many instances the inability of 
youth in this age group to obtain employment is a contributing factor 
to delinquent behavior. 

2. It is recommended that the Wagner-Peyser Act be amended to 
specifically require that employment services ba extended to all youth 
in part-time employment, summer employment, employment in 
work-school curriculum programs as well as in full-time independent 
employment, and that funds be provided to make available to youth, 
both in and out of school who are seeking employment, its facilities 
for employment counseling, testing and placement on an adequate 
basis. It is recommended that the Department of Labor undertake 
a study of the attitudes of employers who either give or deny job 
opportunities to young people, and provide consultant services to 
communities on programs to reduce youth unemployment and to 
better help youth to find a productive role in the labor market. 

3. It is the opinion of the subcommittee that young people can 

erhaps be more effectively helped to find a place for themselves in the 
abor market in three ways and these should be carefully explored: 
(a) More part-time or combined school work programs; (b) more 
ective vocational guidance and counseling in the school; (c) more 
adequate community facilities to bridge the gap from school to work 
“апа provide continuous guidance services. 
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4. The subcommittee recommends a significant expansion of guid- 
ance services within the school system of the Nation. Vocational 
and educational guidance as well as help with other problems should 
be available to every child on an individual basis. It has been suggested 
that existing Federal and State programs might be reviewed to deter- 
mine how, through the provisions of the George-Barden Act, addi- 
tional funds could be made available to “increase substantially and 
rapidly" the vocational and educational guidance facilities and 
services of the public schools. Emphasis should be placed on the 
importance of vocational and educational guidance in assisting youth 
to realize their full potentialities as workers and citizens and in the 
manpower and defense planning of the Nation. Specifically, atten- 
tion should be given to the problem of identifying, developing, and 
conserving the professional, technical, and skilled manpower poten- 
tialities of the youth population of the United States. Careful study 
should be given to the recommendations of the National Manpower 
Council 9 concerning the importance of vocational and educational 
guidance services in developing and maintaining the skills of the work 
force. Steps should be taken to broaden the school curriculum offer- 
ings in other ways for nonacademic pupils who lack the personality 
traits and responsibility needed for employability and successful 
vocational adjustment. 

5. The subcommittee recommends that Federal funds be made 
available for the stimulation and development of a variety of projects 
designed to demonstrate the value of special community efforts to 
control juvenile delinquency, reduce youth unemployment and to 
better help youth to find a productive role in society. In conjunction 
with its Interim Report, No. 61, dated March 14, 1955, the subcom- 
mittee prepared and introduced legislative proposals which would 
authorize the appropriation of Federal funds for this purpose. The 
subcommittee now reiterates its recommendation that such legislation 
be enacted by the Congress of the United States. 

6. The subcommittee believes that great values might accrue from 
greater exchange of information between communities regarding youth 
employment projects which have proven successful. The subcom- 
mittee recommends that several Federal agencies concerned, offices, 
bureaus, and divisions in the Department of Labor and the Depart- 
ment of Health, Education, and Welfare jointly plan for the produc- 
tion and widest possible dissemination of such informational materials. 
The Interdepartmental Committee on Children and Youth might 
well be used as the coordinating body for such activity. 

7. The subcommittee has been concerned by the lack of firm knowl- 
edge concerning the social and psychological consequences of youth 
employment and unemployment, as well as by the absence of sound 
information about youths’ career patterns, job satisfactions, and moti- 
vations. We need to know more, also, about the attitudes of em- 
loyers who either give or deny job opportunities to young people and 
Low these attitudes may be constructively modified. It, therefore, 
recommends that appropriate agencies and groups, including the 
National Science Foundation, the Department of Labor, and the De- 
partment of Health, Education, and Welfare, support basic research 


® Report of the National Manpower Council, A Policy for Skilled Manpower, Columbia University 
Press, New York, 1954, p. 269. 
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studies in this important area of community life. Research is also 
needed to clarify the further relationship, to which reference has 
ш been made," between school dropouts and delinquency. 

8. The subcommittee recommends that the Board of Commissioners 
of the District of Columbia, the Board of Education, and the director 
of the United States Employment Service for the District of Columbia 
take all penay steps to develop and maintain effective programs 


and WERE ationships which insure more adequate guidance 
services in the schools, an orderly cooperative arrangement for the 
transition from school to work for youth leaving school, and syste- 
matic and continuous vocational guidance and placement services for 
out-of-school youth who need them. 


è See pp. 6-7 of this report. 
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VOCATIONAL GUIDANCE AND JUVENILE DELINQUENCY 


By Albert 8. rp ome Ph. D., professor of counseling psychology, department 
of guidance, Teachers College, Columbia University, New York City 


(A statement prepared for the Senate Subcommittee on Juwenile Delinquency) 


That juvenile delinquency is a serious and complex problem is attested to by 
the broad-scale attack being made by the Subcommittee on Juvenile Delinquency. 
Analysis of the many suggestions for the causes and alleviation of delinquency 
indicates that there is no single explanation or panacea. 

However, as a psychologist interested in vocational guidance, I would like to 
point out what appear to me to be two sound generalizations, viz: (1) That delin- 
quent behavior represents a misdirected attempt to obtain psychological satis- 
factions not adequately provided for in the life situation of the individual, and 
(2) that the ultimate answer to the problem of juvenile delinquency is prevention 
rather than remedial action. 

One of the most stabilizing influences in the life of the young adult in our cul- 
ture is a good job; i. e., a job which not only makes a contribution to society but 
which also provides an outlet for the individual’s capacities and interests and 
which brings personal satisfactions. All behavior is motivated and, when the 
individual’s psychological needs are adequately met through the work situation 
there is less tendency to find compensating, antisocial expressions of those needs. 
The individual’s vocational life is an integral part of his total life, as evidenced by 
the studies by Friend and Haggard,! who found that adults seek in their voca- 
tions the satisfaction of needs neglected in early life and by Schaffer,? who found 
that job satisfaction was a function of the extent to which the job situation 
satisfied the individual’s strongest needs. 

Vocational guidance as a movement has long had as its goal the facilitation of 
optimum work adjustment of the individual. Its rationale has been described as 
follows: “As a necessary service in a democratic society based on individual 
freedom of choice, vocational guidance has the function of helping individuals 
make more effective decisions and plans throughout the long-term process of their 
voeational development by facilitating a clearer understanding of themselves and 
their roles in the world of work." ? 

Vocational guidance programs directed specifically toward delinquent youth are 
relatively recent and uncommon but have already demonstrated their value. Ina 
special project carried on at the Vocational Advisory Service of New York, a 
group of over 100 seriously disturbed delinquents obtained vocational counseling 
as part of the rehabilitation process. Discussions of vocational potentialities and 
career plans with professionally trained counselors helped the youth better to 
understand (кектен and their life patterns and led to satisfactory placement 
in jobs which provided a stabilizirg influence. 

A recent vocational training and work program, coupled with professional 
guidance services, at the Riverside Hospital of New York City further demon- 
strates the value of vocational guidance as a valuable aspect of a total program 
for delinquents.‘ Working with one of the most difficult groups, viz, youth in 
whom delinquency has taken the form of drug addiction, a program was developed 
which involved vocational training and work within the hospital with a careful 
assignment based upon a consideration of the individual’s needs, periodic evalua- 
tion of progress by the hospital staff, vocational counseling, and differential place- 
ment on adequate jobs upon hospital discharge. The study showed that there is 
a large group of addicts whose outstanding needs are for experience with work 
situations and who need to learn good work habits, tolerance, skills, and adequacy 
in the interpersonal relations of employment. The work and counseling experi- 


1 Friend, J. G., and Haggard, E. A., Work Adjustment in Relation to Family Background. Applied 
Psychology Monograph No. 16, Stanford Univergity Fress, 1948, 150 pp. 

2 Schaffer, H. R., Job Satisfaction as Related To Need Satisfaction in Work. Psychological Monograph 
No. 364, Washington, D. C., American Psychological Association, 1954, 29 рр; 

§ Thompson, A. 8., A Rationale for Vocational Guidance. Personnel and Guidance Journal, May 1954, 


vol. 
4 Dp Approach to the Vocational Need* of 
а 





рр. 533-535. 

а ; I. B., 8mith, L., Barker, W., and Gamso, R. R., A 
— Users of Narcotics at Riverside Hospital. Psychiatric Quarterly Supplement, 1954, vol. 28, 
pp. 199-208. 
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ences helped the adolescent addicts to establish satisfying and useful goals and to 
understand their previous motivations for antisocial behavior. As one addict 
said in a counseling interview, ‘‘Now I see that stealing and my present aspirations 
and values just don’t go along together. I can no longer be considered just a wild 
kid. Now I must choose between honest and dishonest living.” A followup 6 
months after hospital discharge revealed that the exaddict has been working 
steadily, has attended evening school to make up some deficiencies in education, 
and has been accepted for admission to a college training program in engineering. 

The above examples, however, describe merely how vocational guidance has a 
pers to play in the rehabilitation of delinquents. Of greater importance is its 

unction in the prevention of delinquency. Vocational choice is a process, not an 

event, and vocational guidance, in its broader function of “helping individual: 
* * * throughout the long-term process of their vocational development," should 
begin early in the individual's life. Here the school system, as a public institu- 
tion, has the primary role, as recognized by the National Manpower Council in 
its recent recommendation that “State and local governments and boards of educa- 
tion recognize that the provision of essential educational and vocational guidance 
services is a major responsibility of secondary education by increasing substan- 
tially and rapidly the funds and staff available for guidance and counseling pur- 
poses. 

A total vocational guidance program in the schools involves a number ot serv- 
ices, including (1) evaluation of the individual’s interests, capacities, personality 
and values; (2) dissemination of information about the duties, requirements, work- 
ing conditions, and opportunities in the myriad occupations found in American 
life; (3) individual and group counseling to help the individual understand himself 
and his potential role in the world of work; and (4) placement and followup serv- 
ices to help the individual make the transition from school to the job. 

Despite the tremendous growth in school guidance services during the past 
decade, considerable development in both scope and quality is still required. It 
is to be hoped that the current interest in juvenile delinquency wil! result in ade- 
quate attention to this necessary and integral aspect of the tota! program. 


Srvpv or Scuoovu Овороств In GRAND Rapips, Mica. 


After a careful study of the dropouts in Grand Rapids, Mich., school authorities 
there reported the following list of critical signs which can be used to predict that 
certain youths will drop out of school in large numbers as soon as they reach their 
16th birthday: 

1. A child who is unrecommended or passed on trial to the next grade. 
2. A child who is 2 years older than his grade group. 
3. A child who has a poor attendance and tardiness record. 
. A child who aggressively resists authority. 
. A child who has little or no interest in school. 
. A child who is reading below his mental age. 
. À child who has very low energy or is overactive, especially if a boy 
. À child who has gone to many schools. 
9. A child who is ignored or actively disliked by teachers. 
. A child who is ignored or actively disliked by pupils. 
A child whose close friends are much older or much younger. 
. A child whose interests and friends are outside of school. 
. A child who is under psychiatric treatment. 
14. A child from a broken home, especially if family has no meals together 
15. A child who is seriously handicapped physically. 
16. A child who receives books and supplies from the board of education. 
17. A child who is “different” in size, physique, nationality, or dress, A 
child with a split growth pattern; one who is biologically awkward and has 
an anachronistic pattern. 
18. A child who is unable to do what the rest of the group does financially. 
19. A child whose intelligence is 80 or below. 
20. A child who is not in any extracurricular activities. 
21. A boy or girl who refuses to participate in gym activities; refuses to 
get undressed or stands on the sidelines. 
22. A child who feels inferior educationally in comparison to & brother 
or sister. Ora child who is ashamed of a brother's or sister's record. 


: о Manpower Council, A Policy for Skilled Manpower. New York, Columbia University Press, 
p. 
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It can be assumed that youth with these characteristics will find some difficulty 
competing in the labor market against other youth who are better adjusted to 
school and life. Although they find school boring and lacking in meaning, these 
youth need not less schooling but more. However, they are anxious to begin 
earning money in order to feel independent and begin to gain a place in the world 
of work which they feel they have been unable to gain in school. In short, this 
group is composed of workers who are marginal 22m Ts on two counts: (1) their 
youth; and (2) their lack of general, personal, and social adjustment. The sec- 
ond is often aggravated by & poor home and neighborhood background which 
offers little opportunity to develop qualities needed to get and hold а job (Hull, 
J. Dan,, testimony in hearings before the Subcommittee, To Investigate Juvenile 
Delinquency, Youth Employment, U. S. Senate, 84th Cong., Ist sess., pp. 
228-229). 





Youth 18 and 19 years of age, employed and seeking employment, in selected months: 
1950-55 


| 














Number (in thousands) | Percent 
| | “= | ly | 
Month and year [oin | ppp, | oem; | | ivman | да. | Unen: 
| popula- | ployed | (seeking | 22е | роја | ployed | (seeking | Other 
| | work) | | work) 
_—— aia лы 
April | | | | | | 
BÉ. Luce d 4, 079 2,119 | 230 1,731 100.0 | 52.0 | 5.6 42.4 
1951 пое 3, 758 2, 082 131 ‚ 544 100. 0 | 55.4 | 3.5 41.1 
HEB I.e адм 2, 006 120 1, 566 100. 0 54.3 3.3 42.4 
MEME ы | 8, 784 | 2 087 110 | 1,587 100. 0 55.2 2.9 41.9 
КИЙ... ои | 3, 896 | 1,966 254 1,676 100. 0 50.5 6.5 43.0 
Ы 1955.....--------/ 3, 936 | 1, 973 208 | 1, 755 100.0 | 50.1 5.3 | 44.6 
Тау: | | | 
m sl 4,088 2,231 | 955| 1,602| 100.0 | 54.6 6.2 39.2 
NL o cd L £m 2, 127 114 1,547 100. 0 | 56.2 3.0 40.8 
Б лы 3,674 2, 028 124 1, 522 100. 0 55.2 3.4 41.4 
BER VS 2. c eS 0t] 104 1,663 | 1000! 53.4 | 2.7 | 43.9 
ЖЕ... 5). 5. 297 1,683 | 100.0 | 49.3 | 7.6 | 43.1 
NE ud AUN 1, 990 222 1,733 100.0 | 50.5 5.6 43.9 
June: | | 
Жы сашадыр аме. жам 382 1,327 | 100.0 58.5 9.3 | 32.2 
1901.............| 3,7851 2,290 | 235 1,251 | 10.0! 60. 7 | 6.2 | 33.1 
ШЕ іы T a | 3,0:0| 2,282 226 | 1, 162 100. 0 | 62.2 6.1 | 31.7 
NE oo. | 3,774 | 2,310 216 ,248 | 1000! 61.2 5.7 | 33.1 
Huc BT кф 308 1,399 | 1000! 56.4 | 7.9 | 35.7 
ME, di cde La | 3,952 | 2,240 | 284 | 1,428 | 100.0 | 56.7 7.2 | 36.1 
July | | | 
EE Lor 4121 264! 310 1121|  1000| 65.2 7.5 27.3 
келі ыы 3,752 | 2,576 200 976 | 100. 0 | 68.7 5.3 26.0 
19052.............| 3,666 | = 2,424 188 1,054 100.0 | 66. 1 5.1 | 28.8 
МАЙ уэл» неф» ды | 3, 776 | 2, 472 170 1, 134 100. 0 65,5 4.5 | 30. 0 
ШИ, она ан | 3,933 2, 380 327 1, 226 100.0 | 60. 5 8.3 | 31.2 
NEL Lo cia | 3,936 | 2,545 | 203 | 1,188 100. 0 64.7 | 5.2 | 30.1 
| i | { i 








| 


Source: Census бини Population Reports, series P-57 and P-50, No. 59. 
Prepared by Division of Child Labor and Y outh Employment, Bureau of Labor Standards. 
Date: Aug. 31, 1955. 





CORRESPONDENCE BETWEEN FreD Z. HETZEL, DIRECTOR, USES ror THE 
District OF COLUMBIA, AND Dr. HoBarT M. CORNING, SUPERINDENDENT 
OF SCHOOLS, AS INTRODUCED AT HEARINGS 

APRIL 27, 1955. 

Гг. Новлвт M. CORNING, 

Superintendent of Schools, 
Franklin Administration Building, 
Washington, D. C. 
Dear Dr. Cornine: On several previous occasions I have written you con- 
cerning the desirability of establishing a plan of cooperation between the public 
schools and the USES for the District of Columbia, to provide more adequate 


employment counseling, aptitude testing, and placement service. 
I believe you will find that many of our junior and senior high schools’ princi- 
раш counselors, and students are of the opinion that recent events have again 
mphasized the necessity of examining the program now in effect. Among those 
oe have expressed an interest in a more effective program are Mr. Hugh Smith, 
Mr. Lawson Cantrell, Dr. Bish, Dr. Brougher, and Dr. Hanson. 
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Your last letter on this subject stated that the school officers were not convinced 
that the proposed services of the USES would add materially to the school pro- 
pem In the event that conditions may have «омира during the interim period 

would be happy to talk with you or your representatives. 

Very truly yours, 


FRED Z. HETZEL, 
Director, USES for the 
District of Columbia. 


SUPERINTENDENT OF SCHOOLS, 
Washington, D. C., June 27, 1952. 
Mr. Евер Z. HETZEL 
Director, United States Em ployment Service for the District of Columbia, 
Washington, D. C. 

Dear Mr. Herzen: I am sorry that the communications which you addressed 
to this office concerning the desire of the United States Employment Service for 
the District of Columbia to arrange a program of testing and counseling in the 
public high schools of the District of Columbia were not acknowledged. 

I find upon inquiry, and I am sure you are equally aware of this, that there 
have been a number of conferences between representatives of your office and 
school officers concerning this proposed project. I find also that the school 
officers have not been corieinited that the proposed services will add materially 
to our own testing and counseling services and it has therefore been decided 
that while we appreciate your willingness to be of service, we shall not take 
advantage of your offer at the present time. 

I have learned that your representatives have been particularly pleasant and 
helpful in explaining to us the available services. 

Sincerely yours, 
Hosart M. CORNING, 
Superintendent of Schools. 


June 19, 1952. 
Dr. HoBART М. CORNING, 
Superintendent of Schools, 
Washington, D. C. 

Dear Dr. Cornino: The USES for the District of Columbia is deeply cognizant 
of its responsibility to provide aptitude testing, employment counseling and place- 
ment service to the youth of our community. Cooperative plans to accomplish 
these aims now exist between the public-school systems and the Employment 
Service in more than 30 States based upon a suggested procedure prepared by 
the United States Office of Education. Locally, some of our public schools, а 
significant number of teachers and large numbers of students have indicated an 
interest or have participated in these services which supplement the guidance 
and placement activities of the school system. 

It is not suggested that the existing placement functions of the public schools 
be altered in У way, but certainly the public school students should have the 
advantages of a formalized procedure to identify their aptitudes and provide basic 
—— counseling prior to their entrance into the labor market. 

review of the enclosed correspondence will reveal that this Agency has made 
continuous efforts to arrange a program similar to those existing in a great 
биет of the States. In several instances, our correspondence has not been 
acknowledged. Your review of the enclosures, we hope, will facilitate a decision 
on this subject. 

Very truly yours, 
Frep Z. Herzet, 
Director, USES for the District of Columbia. 


SUPERINTENDENT OF SCHOOLS, 
Washington, D. C., October 24, 1946. 

Mr. FRED Z. HETZEL, 

United States Employment Service, 
Department of Labor, Washington 25, D. C. 
Dear Mer. Herzet: This is to advise you that your communication of Sep- 
tember 20, 1946, requesting the cooperation of the school officers in developing a 
plan for the counseling and placement of graduates and students who leave 
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school, as well as part-time students from the secondary schools, has been given 
careful consideration by the school officers concerned. 

The copy of a plan now in operation in New York State which accompanied 
your letter has also been given consideration. This plan has also been discussed 
with Mrs. Mildred Percy, head of the Department of Guidance. It is the opinion 
of the Associate Superintendent in charge of the secondary schools, as well as 
Mrs. Percy, that we shall be glad to have the benefits of the USES so far as fur- 
nishing to the counselors in our senior and junior high schools information re- 
lating to job opportunities, employment trends, and wage scales is concerned. 
It is believed, however, that the school officers will be able to handle the place- 
кер of our students for part-time or permanent employment as has been done 
in the past. ^ 

We do not have the facilities available, however, for furnishing records or 
background data to your organization that would be essential if your organiza- 
tion handled the placement of students. The nature of this situation requires 
that the schools perform the function of placement because the students and 
their records are immediately at hand. Оп the other hand, we believe that the 
secondary-school principals together with the Guidance Department should make 
known to all of the students the scope of the work of the United States Employ- 
ment Service, and that these students should be advised that they are free to 
take advantage of the facilities offered by your organization. 

Yours very sincerely, 
Новавт М. Совхткв, 
Superintendent of Schools. 


SEPTEMBER 20, 1946. 
Dr. H. M. CORNING, 
Superintendent of Schools, 
Washington, D. C. 

Dear Dr. Corninc: The USES for the District of Columbia is very anxious 
to cooperate with the Board of Education in developing a plan for the counseling 
and placement of graduates, dropouts and part-time students from the public 
secondary schools. 

In order to secure the best thinking on this subject, I obtained a copy of the 
plan presently in operation in New York State. I am hoping it will serve as 
a discussion outline should you agree with me that immediate steps should be 
taken to coordinate the efforts of our respective agencies into a concrete agreement. 

At your earliest convenience, I would welcome the opportunity of talking with 
you concerning the possibility of a plan similar to New York’s being consummated 
for the District of Columbia. 

Very truly yours, 
FRED Z. HETZEL, 
USES Director for the District of Columbia. 


SECTION ОЕ А Report ON VOCATIONAL ADJUSTMENT, SPONSORED BY THE 
COMMUNITY CHEST 


(This section dealing with United States Employment Service 
counseling was submitted to the Subcommittee To Investigate 
Juvenile Delinquency by Fred Z. Hetzel, Director, USES for the 
District of Columbia. "The survey was prepared in 1946.) 


COUNSELING SERVICE 


1. The physical facilities are, on the whole, adequate. There is need in some 
agencies for more space to provide privacy during interviews and in some in- 
stances additional space is needed for testing services. 

2. The personnel seems competent to carry out the objectives of good counseling 
service, but some agencies, particularly the schools, do not have enough per- 
sonnel to do a thorough counseling job. The overload of counselors in the Negro 
school system has progressed to the point where real counseling is impossible. 
Other agencies have plans to expand their counseling staffs as the workload 
increases, but there is no prospect for sufficient expansion of counseling staff in 
the schools. The majority of persons doing counseling are college trained. In 
those cases where counselors are not college trained, they have some specialized 
training or experience. The personnel standards of counselors in the public 
schools are particularly high, requiring the same preparation as teachers, plus 
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specialized training and experience specifically designed to equip them as 
counselors. 

3. The counseling personnel in the District on the whole are well aware of and 
very well trained in the use of modern counseling techniques, The principal 
reliance is on the interview, but in the schools, the interview is restricted because 
of the load limitations on the counselors. With the exception of the Employment 
Service, the major agencies use tests in counseling. However, tests are only one 
tool in eounseling and there is a tendency in some agencies to rely on tests or even 
а cinq test to the exclusion of other indicators. 

4. The greatest technical deficiency of the counseling services generally is the 
inadequacy of current information on the labor market and employment outlook 
for the area. Counselors, as well as applicants, feel the lack of this information. 
This point needs no further emphasis here. Suffice it to say that there is no 
more important use of such information than to provide both the counselor and 
the counselee with information on which to base a realistic vocational decision, 
in the absence of such information as may be gleaned from current job oppor- 
tunities as reflected in i orders, newspaper advertising, and the counselor's own 
evaluation of the employment prospects in the community. It is against this 
background that the individual's eapacities and cireumstances are evaluated. 
Decisions arrived at on this basis, while they may be realistic in terms of imme- 
diate placement, are far from offering the applicant the range of choice to which 
good counseling would entitle him. 

5. Largely, through the instrumentality of the guidance department in the 
publie D there has been compiled a complete descriptive directory of train- 
ing facilities in the area. Because of lack of funds, this is not available at this 
moment outside of the schools. In addition, many counselors have available 
bulletins of colleges and schools outside the area. The counselee who has deter- 
mined on a vocational objective which requires additional study need never be 
at a loss to know where such training may be obtained. 

6. Counselors are well informed about the collateral services available in the 
District for handling specialized cases and refer counselees freely as their cases 
require. In the absence of clear-cut functional lines and jurisdiction, there is 
a tendency for agencies to duplicate rather than supplement services of one 
another. 

7. As far as public agencies are concerned, there is virtually no counseling 
available for employed persons except insofar as the applicant plans to change 
his job or occupation. Individual employers vary with respect to the importance 
they place on an employee relations program of which counseling is a part. 
Some of them have standardized upgrading programs which they feel take care 
of such problems. Others handle individual cases through their personnel 
departments on specific complaints or problems. Some of the best work of this 
kind is done within those Government agencies which have full-functioning em- 
ployee relations programs for their own employees. 

8. — special groups in need of counseling, the most important are vet- 
erans, the handieapped, Negroes, and youth. Of these, the veterans and the 
handicapped are getting the best service through a network of agencies with legal 
obligations to serve them. Though veterans get the most extensive counseling 
service, the eee of agencies serving them must confuse many a veteran. 
However, many of the same limitations that exist with respect to counseling other 
groups limit the proper functioning of the counseling service to them. 

The limitations on the counseling service for Negroes, as a group, are those 
imposed by the community employment practices as well as the inadequate 
staffing of those agencies set up for their exclusive use. Counseling for Negroes 
can be effective only to the extent that employment practices are modified to 
give them a freedom of vocational choice. 

Youth, as a group, presents special problems of vocational counseling because 
they are inexperienced and have not yet beconfe settled in any oceupation. It is 
this need to which the extensive counseling services of the publie schools are 
addressed. Before the war, similar services were available to out-of-school 

outh through the counseling services of the local employment offices. Once the 

oad of veterans has been absorbed, the Employment Service presumably will 

resume its eounseling program for out-of-school youth. Although from the com- 

munity's point of view this should be conducted in connection with the counsel- 

ing of youth in school, it is clear that no arrangements have been made for col- 
tion between the two services. 

9. With the exeeption of the Veterans' Administration, which has à program 

ed to maintain continuous contact with counselees during their period 
of training, no agency does systematic followup. Not even the Veterans’ Admin- 
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istration does any followup after the completion of training. This is one of the 
most glaring weaknesses of the community counseling program. Since there is 
no followup, it is impossible to evaluate any counseling program in terms of its 
effeetiveness. Many agencies thus pursue their programs and make changes 
without any accurate knowledge of the extent to which their objectives have 
been achieved. 

Both local offices of the Employment Service maintain employment counseling 
services. The classes of applicants, both veteran and nonveteran, who are 
referred to counseling are well defined according to criteria established by the 
national headquarters of the United States Employment Service. There are 
seven classes which are considered to present prima facie evidence for counselins: 

1. Applicant has had no previous experience, has no Vocational choice, and is 
apparently not limited to unskilled occupations. 

2. Applicant with no previous experience, whose vocational choice seems 
questionable. 

3. Experienced applicant who wishes to enter another occupation or who 
cannot be placed at his old occupation. 

4. Applicant desires training and needs assistance in evaluating the need for 
and type of training, or in choosing the field for which to be trained. 

5. Applicant requires the services of another community agency (other than 
training) to increase his employability and either he does not recognize the need 
for these services or the type of service needed or appropriate agency cannot 
be readily ascertained. 

6. Applicant has a problem related to finding or holding a job. 

7. Applicant desires to work in another area and needs assistance in deter- 
mining validity of the move or information on employment opportunities in other 
areas or in industries not found locally. 

An applicant may be diverted from the main stream of placement process at 
any point where it is observed that he falls into one of these classes. This may 
be at point of reception, at point of registration, or at the point of selection and 
referral. Counseling service is available to all such applicants. 

The majority of those now using the counseling service are veterans. This 
is both because so many veterans fall in one of the seven classes enumerated 
above and because of the veterans' preference policy. 

No tests are given by the Employment Service itself as part of the counseling 
service. Selected veteran applicants may be referred to the Veterans’ Adminis- 
tration for testing and those so referred get their advisement by the Veterans’ 
Administration. 

The counseling service varies, according to the needs of the applicant and the 
ability of the counselor, from a brief interview directed toward arriving at an 
appropriate occupational classification, to a rather comprehensive plan, includ- 
ing the use of training and other community services, preliminary to placement. 
The latter is relatively rare. In most cases the counselors try to help the appli- 
cant arrive at some decision as to an immediate course of action, generally in 
the light of the current job opportunities represented by orders on file in the local 
office. Very often counseling is necessary before the applicant can be occupa- 
tionally classified because of unspecialized education, fragmentary experience, 
and uncertain ambitions. 

The emphasis on the immediate placement decisions is partly the result of the 
desires of the applicant—particularly the veteran—to find a job as quickly as 
possible, and partly the result of the lack of specific information on employment 
prospects aside from the orders on hand in the local office. The counselors have 
at their disposal a good deal of labor-market information, but little of it relates 
to the local labor market and none of it is current. At best, it is several months 
old by the time it reaches the counselors and contains little that is specific to local 
industries or occupations. On the other hand, the counselors have comprehensive 
information about community services available outside the Employment Service 
and about training opportunities in the community. 

The amount and kind of followup varies among counselors and among cases. 
Where the end product of the counseling interview is simply to arrive at a suit- 
able occupational classification and a suitable referral, the followup is limited 
to the normal verification to determine whether or not the referral resulted in a 
placement. Applicants with more elaborate plans are followed up after an in- 
terval of from 2 to 4 weeks, although no systematic procedure was observed for 
assuring this followup. Periodically, the counselors check the file of active appli- 
cants to find those who have been repeatedly referred but not hired, and call in 
such applicants for further counseling. Applicants who after counseling dis- 





UNIVERSITY OF MICHIGAN LIBRARIES 





48 YOUTH EMPLOYMENT AND JUVENILE DELINQUENCY 


аг from the active file, through placement or otherwise, are ordinarily the 
i of no further followup. 
‘counseling service calls on other agencies from time to time for additional 
service to applicants: 
District of Columbia Rehabilitation Service for medical and prosthetic 
attention. 
The Board of Education and local universities and trade schools for addi- 
tional training; 
Social agencies for medical, psychiatric, and social services. 
Veterans’ Administration for tests, advisement, and other services for 
veterans. 4 
The chamber of commerce and board of trade for advice on business and 
employment opportunities. 

There is also cross counseling between the counselors of the Employment 
Service and the employment counselors of the Government agencies and of the 
YMCA and YWCA, 

The counseling service of the Employment Service is “employment counseling” 
rather than “vocational counseling”; that is, it is designed to help the applicant 
arrive at à choice of a job rather than a choice of a vocation. This is partly 
because most of the applicants, particularly veterans, are more immediately 
concerned with jobs than with the choice of à vocation, and partly because the 
Employment Service is not equipped at the moment to provide well-rounded 
vocational counseling service. 

For service of this kind the personnel are, on the whole, well selected and, 
although some of them are inexperienced, they are being trained. The best 
of them, typified by one of the selective placement counselors, have long experi- 
ence and a mature, informed approach, which are essential for an adequate 
counseling job. 

The lack of testing facilities seriously limits the effectiveness of the employ- 
ment counseling program, particularly since many of the counselors as yet lack 
the experience to derive from the interview enough to compensate for the absence 
of the more objective criteria which tests might provide if properly adminis- 
tered and expertly interpreted. 

The effectiveness of the counseling job is further limited by the paucity of 
current detailed information about the labor supply and demand and prospects 
for jobs and occupations in the local labor market. Lacking such information, 
the counselors tend to rely increasingly on the current job orders, supplemented 
by such information more or less casually available to them personally, to help 
the applicants in arriving at a decision. 

The approach to counseling and the prescribed techniques, as they have been 
developed by the United States Employment Service and adapted by the District 
of Columbia Employment Service, are basically sound. The inexperience of many 
of the personnel, the lack of teste, the weakness of occupational information, and 
the character of the current load all combine to limit the scope and quality of 
the service. 

From observation, it appears that the counselors are giving a useful service to 
the applicants, most of them veterans, but not as useful as it could or should be. 
The counseling service, much more often than not, evolves no plan by which the 
applicant may be guided. Usually, the end result is an occupational classification 
or a decision to seek or acc Ж a specific job. 

There is no systematic followup of the cases of individual applicants. Some 
applicants are followed up it. 2 or 4 weeks and most not at all. It would seem 
that the same problems which determined in the first instance that an applicant 
should be referred for counseling service would require that the applicant be 
followed up. However, when the service results in an immediate referral the 
verification of the placement is considered a substitute for followup. 

There is no working relationship with the counseling service of the Board of 
Education. The extensive records accumulated by the counselors of the school 
system are not available to the counselors in the Employment Service. There is 
no attempt at continuity of service for young people as they leave school to enter 
the labor market. There is no recognized division of function as between the 
counseling in the school ard counseling in the Employment Service. 

Since this rt was prepared, the District of Columbia Employment Service 
has бока Aio Board of Education with a proposal to initiate joint action. 
The proposal has been declined by the Superintendent of Schools on the grounds 
they have their own placement service and are unable to make available infor- 
mation to the Employment Service. 
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Major standards recommended by the International Association of Governmental 
Labor Officials for State Child-Labor Legislation and the extent to which exist- 


| 
| Recommended standards 


Minimum age....... 16 years, in any employment in a 
factory; 16 in any employment 
during school hours; 14 in non- 
factory employment outside 
school hours. 


Hazardous occupa- | Minimum age 18 for employment | 


tions. in a considerable number of 
hazardous occupations. 


| State administrative agency au- 
thorized to determine occupa- 
tions hazardous for minors 
under 18. 


Maximum daily | 8-hour day for minors under 18 in 
hours. any gainful occupation. 


Maximum weekly 


hours. in any gainful occupation. 


Work during speci- | 13 hours of nightwork prohibited 


fled night hours | for minors of both sexes under 16 | 


prohibited. | in any gainful occupation. 


for minors of both sexes between | 
16 and 18 in any gainful occupa- | 


tion. 
Employment certifl- | Required for minors under 18 in 
cates. any gainful occupation. 





40-hour week for minors under 18 | 


| | 
| | 
8 hours of nightwork prohibited | 
| 
| 


ing State child-labor laws meet these standards 





| Extent to which State child-labor laws meet 
| recommended standards 





| 23 States, Alaska, and Puerto Rico approxi- 

| mate this standard in whole or in part (Ala- 

| bama, Connecticut, Florida, Georgia, Illinois, 
| Kentucky, Louisiana, Maine, Maryland, 
| Massachusetts, Montana, New Jersey, New 
| York, North Carolina, Ohio, Pennsylvania, 
| Rhode Island, South Carolina, Tennessee, 

Utah, Virginia, West Virginia, Wisconsin). 

Few, if any, States extend full protection in this 
respect to minors up to 18 years of age, though 
many State laws prohibit employment under 
18 in a varying number of specified hazardous 
occupations. 

| 21 States, District of Columbia, Alaska, Hawaii, 

and Puerto Rico have a State administrative 

agency with such authority (Arizona, Colo- 
rado, Connecticut, Florida, Kansas, Louisi- 
ana, Maine, Maryland, Massachusetts, 

Michigan, New Jersey, New York, North 

Carolina, North Dakota, Ohio, Oregon, 

| Pennsylvania, Utah, Washington, West 

| Virginia, Wisconsin). 

15 States, Alaska, District of Columbia, and 
Puerto Rico have an 8-hour day for minors of 

| both sexes under 18 in most occupations 

(California, Kentucky, Louisiana, Montana, 

New Jersey, New York, North Dakota, Ohio, 

Oregon, Pennsylvania, Tennessee, Utah, 

Virginia, Washington, Wisconsin). 

other States have this standard for girls up to 

18 (Arizona, Colorado, Illinois, Indiana, 

Nevada, New Mexico, W yoming). 

States (Kentucky, New Jersey, Tennessee, 

| Virginia, Wisconsin) Alaska and Puerto 

Rico have a 40-hour week for minors under 18 

| in most occupations; 4 States (Louisiana, 

| Oregon, Pennsylvania, Utah) a 44-hour week 
| for such minors. 

other States (Alabama, Florida, Georgia, 

| Maryland, North Carolina, Rhode Island, 

| West Virginia) and Hawaii have a 40-hour 

| week for minors under 16 in most occupa- 
tions, and 3 States (Mississippi, New Mexico, 
New York) a 44-hour week for such minors 
Washington has a 40-hour week when school 
is not in session. 

| 10 States, Hawaii, and Puerto Rico meet or 

exceed this standard, at least for most occu- 
| nations (Iowa, Kansas, New Jersey, New 
| York, North Carolina, Ohio, Oklahoma, 
Oregon, Utah, Virginia). 
13 States and District of Columbia prohibit 12 
| or 12% hours of night work for minors under 
16 (Alabama, Arizona, Illinois, Maryland, 
Massachusetts—1214 hours; Minnesota, M is- 
souri, New Mexico, North Dakota, Penn- 
| sylvania, Rhode Island, Tennessee, Wyo- 
ming. The Alabama law prohibits such 
work for 12 night hours during the regular 
school term, and “after 7 p. m.” at other 
times). 

11 States, District of Columbia, and Puerto 
Rico meet or exceed this standard, at least for 
most occupations (Arkansas, Connecticut, 
Florida, Kansas, Kentucky, Louisiana, 
Massachusetts, Michigan, New Jersey, Ohio, 
Tennessee). 

| 24 States, District of Columbia, Hawaii, and 

| Puerto Rico require employment or age 

| certificates for minors under 18 in most occu- 
vations (California, Connecticut, Delaware, 

Florida, Georgia, Indiana, Kentucky, Loui- 

siana, Maryland, Massachusetts, Michigan, 

Montana, Nevada, New Jersey, New York, 

North Carolina, Ohio, Oregon, Pennsylvania, 

Utah, Virginia, Washington, Wisconsin, and 

where continuation schools are established, 

Oklahoma). 1 other State (Alabama) re- 

quires such certificates for minors under 17. 


- 
4 


c 





Source: U. 8. Department of Labor, Bureau of Labor Standards. 
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Resotvution No. 2 Apoprep at THe Toronto CONVENTION OF THE INTER- 
NATIONAL ÅSSOCIATION OF GOVERNMENTAL LABOR OFFICIALS ON AVGUST 26, 
1955 


Whereas there is a tendency on the part of those individuals, and groups who 
are studying the problems of juvenile delinquency and the related problem of 
о in our schools to look to employment of young people as a solution; 
an 

Whereas this can lead to the weakening of sound child-labor standards and 
the breakdown of the educational opportunities for youth at a time when there 
is a need for more and better education and training to equip our youth to adjust 
to the complex demands of our society and our economy; therefore be it 

Resolved that the departments of labor which are responsible for the admin- 
istration of child-labor standards be urged to participate actively with groups 
working toward a solution of the delinquency problem in order that the purposes 
and value of existing child-labor standards may be understood, appreciated, and 
safeguarded. 
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HIGH SCHOOL ENROLLMENTS WILL SKYROCKET BY 1965 TO TWICE 


THE ENROLLMENTS OF 1950. AT SAME TIME, THE NUMBERS 


12,000,000 


11,000,000 


10,000,000 —— ———— — 


9,000,000- 


SCHOOL ATTENDANCE AND EMPLOYMENT STATUS 


100 


PERCENT OF CHILDREN AT EACH AGE 


SOURCE 


OF TEEN-AGERS, 
BY AGE GROUPS 


NOT. EMPLOYED 





“CHILDREN AND YOUTH AT THE MIDCENTURY” 
CHILDRENS BUREAU, 1950 






OF OUT OF SCHOOL YOUTH WILL ALSO INCREASE 


8,000,000 —— —— 


7,000,000- 


6,000,000 





AT ALMOST THE SAME RATE. 


“= | 
„Жз. 
1950 1955 1960 


SOURCE: U S. BUREAU OF THE CENSUS 
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BOYS OF 16 AND 17 YEARS OUT OF SCHOOL 
OCTOBER OF EACH YEAR* 





PERCENT 
100 
Not employed and not seeking work 
90 
Not employed ond seeking work 

80 
70 
60 

о 

1947 1950 
(692,000) (530,000) 


* Excludes those reported 9s --- 
Keeping house 


8,000 6,000 
Unoble to work 
=o 4,000 


Preoored by Bureau of Labor Stondords, U.S. Department of Labor, 


1952 1954 
(554,000) (426.000) 

2,000 5. 

6,000 4,000 


on basis of Census data 





YOUTH EMPLOYMENT AND JUVENILE DELINQUENCY 


GIRLS OF 16817 YEARS OUT OF SCHOOL 
V OCTOBER OF EACH YEAR 


PERCENT 
100 


Not employed 8 not 
seeking work 


90 Not employed & seeking work 
80 
70 


60 


Employed 





о 
1947 i950 1952 1954 
(432,000) (331,000) (360,000) (258,000) 
/ Excludes those reported as... 
Keeping house: 
270,000 279,000 186,000 243,000 
Unable to work: 
ii qas 2,000 6,000 5,000 


7Prepared by Bureau of Labor Standards, U.S Dept. of Labor, on basis of Censu 
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YOUNG WORKERS ARE PLACED MORE FREQUENTLY 
IN REGULAR JOBS 


TOTAL PLACEMENTS 


ALL AGES UNDER 21 21-35 36-45 46-64 65 AND OVER 


U, $. DEPARTMENT Of LABOR 
uses of Employment Security 
PEBRUARY 1955 


EMPLOYMENT SERVICES- 
TO YOUNG WORKERS 
( UNDER 2!) 


NOVEMBER 1954 


UNEMPLOYED 
(CENS 


ACTWE FILE е 


j UNDER 21 
| 10% 


\ 


М UNDER 2! 


D 


Y d 
PLACEMENTS 


| 12% 
\ UNDER 21 


/ 
# 
МЕ ОДИ om 


COUNSELED 
| 26% 


| 


UNDER 21 


SOURCE: BUREAU OF EMPLOYMENT SECURITY, NOVEMBER 1954 
INVENTORY OF STATE EMPLOYMENT SECURITY AGENCY 
OPERATIONS BY AGE 
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SCHOOL DROP-OUTS 
HISTORY OF ONE CLASS 





Lies. " 


1945 | 5th Grode (Age 10) Гав | 
- - а 


1946 6т бейе (Аде!! 


1947 


1000 Рәрің in Grode 5 
400 600 


esquina pamm mto 


800 000 
1 
' Drop- ous 


4 ЕЗ 


т ete (Age 12) | 7i | 


1948 | 33 e^ Grade (Age 13) | 10 | 


1949 


Ж 
1950 E: r 


й э th Grade (Age 14 ] 100 





IO th Grode (Age 15 
1951 г H fh Grade (Age 16) 74 
побои 4 | 
1952 [ 12th Grade (Age 17 | 29 | 
-— — —K——Ó 
Toto! | Groduotes 536 Urop-outs 464 
SOURCE Research amd Stotistice! Ow:swn 


Office ot Education 


SPECIAL TABLE 88.— Employed youth, by industry and age: October 1950, 1952, 1954 


{Numbers in thousands] 


16 tol 





7 years 18 to 19 years 





Industry 1950 1952 1954 1950 1952 1954 


ber | cent | ber 


Total employed..... 1, 553 |1 





5 
© 
ғ” 
wn 
а 
~ 


Per- |Num-| Per- |Num.-| Per- |Num-| Per- |Num-| Per- 
cent | ber | cent | ber | cent | ber | cent | ber | cent 





Agriculture. .............. 422 | 27.2 404 | 25.7 867 | 26.7 425 | 17.0 328 | 15.8 342 16.6 
КЕ» Ды; іы, ныс 8 .5 6 а 19 .8 7 1.3 7 .9 
Construction. ............ 37 2.4 50 3.2 36 2.6 90 3.8 112 5.4 120 5.8 
Manufacturing. .......... 221 | 14.2 238 | 15.1 144 | 10.5 7 | 24.7 516 | 24.8 | 474 23.0 
Transportation, commu- 

nications, public utility. 47 3.0 46 2.9 39 2.8 152 8.4 160 7.7 114 5.5 
TOL COE ШИ 489 | 31.5 578 | 36.7 484 | 35.2 556 | 23.4 45; | 22.0 403 23 9 
Service industries !........ 217 | 14.0 154 9.8 195 | 14.2 458 | 19.3 387 | 18.6 411 19. 9 
Private households. ......| 107| 6.9 86! 5.5 109 7.9 59 2.5 58 | 2.8 73 3.5 
Public administration. . . . 5 .3 12 .8 1 ot | 29| 1.2 33] 1.6 27 1.3 


! Includes finance, insurance, and real estate; 


| | 


business and repair services; entertainment and recreation; 


personal services other than private households; professional service; and forestry and fisheries. 


Source: Unpublished census data made available to the Bureau of Labor Standards. 


Prepared by Division of Child Labor and Youth Employment, Bureau of Labor Standards, U. S. Depart- 
ment of Labor. 


Date: Apr. 19, 1955. 
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БРЕСТАЋ ТАВЉЕ 89.— Youth of 16 64 e years oul of school: 1947, 1950, 1952, 


Sex and employment status 


Employed 
Not employed 


Employed 
Not employed 


Seeking work 
Other 


1 Excludes those reported as— 


Keeping house 
Unable to work 


Keeping house 
Unable to work 


Source: Census Current Population реу), неч апа unpublished data. 
Prepared by: Bureau of Labor Standards, U. S. Department of Labor. 
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Mr. O’Manoney, from the Committee on the Judiciary, submitted 
the following 


REPORT 


[Pursuant to S. Res. 92 agreed to May 11, 1955] 


INTRODUCTION 


Pursuant to Senate Resolution 92, May 11, 1955, 84th Congress, 
lst session, the standing Subcommittee on Patents, Trademarks, and 
Copyrights was authorized to review the statutes relating to patents, 
trademarks, and copyrights, and to take testimony thereon. The 
sum of $50,000 was appropriated from the contingent fund of the 
Senate for use of the subcommittee. Due to the lack of office space, 
the subcommittee was unable to launch its work until August 22, 
1955. Approximately $24,000 will, therefore, remain unexpended on 
January 31, the termination date of the appropriation of the sub- 
committee as fixed in Senate Resolution 92. 

It is already clear from the testimony which has been adduced, from 
the preparatory investigations of the staff, and from the reports and 
papers of well-known experts of training and experience who are 
generously cooperating with the subcommittee, that the study now 
in progress is of great importance. Although the work of the sub- 
committee is far from completion, the following preliminary con- 
clusions are justifiable on the basis of the facts before it. 


I. PRELIMINARY CONCLUSIONS OF THE SUBCOMMITTEE 


1. The present patent system should be adjusted to modern conditions 
When the patent laws were first drawn, invention and discovery 
were almost exclusively the product of the efforts of individuals 
working alone. Today, invention and discovery are largely the work 
of research laboratories. In other words, individual enterprise has 
been gradually yielding to collective enterprise. No less than 4,835 
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laboratories are now in operation in this country, and many of them 
are owned and operated by large corporations.! Seventeen years 
ago (1938) more than 50 percent of all patents issued by the United 
States Patent Office went to corporations?  'This included 17.2 
percent of the total which went to giant industrial corporations with 
assets over $50 million each. It is now estimated that 60 percent 
of the patents go to corporations and only 40 percent to individuals.* 
As a result, the independent individual inventor is continually finding 
it more difficult to defend and to market his own invention. 

The subcommittee heard an almost unanimous chorus of dis- 
satisfaction from individual inventors, The normal market, invest- 
ment, and business hazards attending any innovation—whether a new 
product, a new machine, or a substantive improvement—are already 
so large that the additional and, in some respects as they see it, 
unnecessary administrative and judicial hazards now incurred in 
securing and protecting a patent represent the straw that breaks the 
camel's back. 

It is true, of course, that the fault by no means always lies with the 
system. Many individual inventors are wasting time and money in 
filing patent applications that should never have been filed, and 
attempting to exploit inventions that should never be exploited. 
This happens because they do not have adequate technical background 
or sufficient knowledge of present-day problems in industry to qualify 
in the fields in which they have chosen to work. Unfortunately, 
some garret inventors, often with no experience in the problems at 
hand, have no hesitation in filing patent applications on everything 
from improved tools for brain surgeons to atom smashers.* 

Notwithstanding these unfortunate experiences, the individual in- 
ventor working in a field in which he has technical competence and 
directing his efforts toward the current problems in that field, performs 
a vital and important function. The patent system is designed to 
encourage this type of inventor, and the patent statutes, Patent 
Office administration, and the patent system as a whole must be 
considered, and improved where necessary, in the light of this pur- 
pose.* 

! Information supplied to subcommittee by National Research Council: In 1950 there were 3,313 scientific 
laboratories employing 165,032 persons. 

? Investigation of Concentration of Economic Power, 75th Cong., pt. 3, p. 1127. 

3 Hearings, American Patent System, pt. 1, 84th Cong., p. 25. The Patent Office is currently making a 
study for the subcommiitee to determine the number of patents owned by large patent-holding corporations 
and the number owned by each of the 500 largest corporations. 

4 An illustration of the problem, perhaps an extreme one, was found in the experience of the Sinclair Otl 
Co. About 4 years ago, Sinclair, finding itself with excess capacity in its new research laboratory, under 
the guidance of P. C. Spencer, president, offered its facilities to independent inventors to test out any in- 
Mere TP to petroleum, In return, Sinclair asked only а royalty-free license for its own operations 

earmeg, p. . 

The results were not happy. The company received 6,000 inquiries and 400 ideas or suggestions. More 
than half of the ideas were outside the petroleum field and only about 30 came within the ambit of the plan. 
Two-thirds of these were excluded because they were not patented or proper subjects for patenting. All! 
but three of the remainder were excluded after screening that indicated they did not make sense. The 
remaining 3 were tested, 2 unsuccessfully; the third turned out to be economically unsound, The company 
concludod that there were no npe inventors in the petroleum field really in need of help, although 
the need for help might exist in other fiel’s (hearings, p. 20), 

$ The problem here, fully corroborated and documented throughout our hearings, was stated by the 
chairman of this subcommittee on the ing day as follows: 

“The фак that now presents itself is whether the individual inventor still enjoys the sort о! protec- 
tion the drafters of the Constitution had in mind. The Senate by its adoption of a special resolution author- 
ized the Judiciary Committee to undertake what was conceived to be a necessary study to determine what 
changes should be effected in the patent law if new frontiers are to be opened to the inventive genius of Amer- 
icans in the modern ега. The individual in our time finds bimself in a field of competition with foreign na- 
tions and institutional research laboratories which did not exist as competitors when the Constitution was 
draíted and the patent laws first written." 


The central m issue seems to be that of the relation of the individual inventor and the business con- 


cern which puts inventions on the market. Phrased in another way, is the million-dollar laboratory usurp- 
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From the standpoint of complexity, there seem to be two extremes 
in the scale of invention. The simple “gadget” type requires relatively 
little scientific knowledge for its conception and limited capital for its 
exploitation. The more complicated invention requires extensive 
scientific knowledge and considerable capital to bring it to the point 
of even a successful commercial demonstration. 

In the gadget field, the subcommittee heard the testimony of 
Mr. Donn Bennett, producer of the TV program The Big Idea. This 
program over the past 6% years has presented demonstrations of 
inventions with the purpose not only of entertaining the viewers but 
also of securing interest in production or sale of the invention. During 
that period of time, 36,000 inventors have submitted ideas to Mr. 
Bennett’s program, more than 14,000 of them being rejected by letter. 
Of the remainder, he has been able to get less than 10 percent, or 
approximately 1,600, on the air. Of that number, however, almost 
500 have found their way into the market place. Some have been 
extremely successful. Another interesting incident: When a certain 
manufacturer described one of his problems over Mr. Bennett’s pro- 
gram and offered the audience a reward for acceptable solutions, some 
1,500 inventors submitted ideas. After review, six were found to be 
of practical merit.’ 

in the field of aiding the independent inventor, the Small Business 
Administration has undertaken a program to help manufacturers find 
new products and processes and also to assist distributors in finding 
products. It lists inventions in a circular published periodically and 
distributed to manufacturers throughout the United States, and also 
offers assistance through its regional and branch offices. There have 
been a number of good results from this program and many manu- 
facturers express a desire to be on the mailing list.* 

The Office of Technical Service of the Department of Commerce 
has also aided manufacturers and inventors by collecting and dis- 
seminating information of both patented and unpatented technical 
nature. ‘The National Inventors Council, also of the Department of 
Commerce, provides both a stimulus and focal point for national 
defense inventions made by independent inventors. 

The National Research Council is an independent organization in 
Washington, D. C., which aids Government, industry, and universities, 
ing the function of the garret inventor; and, if not, how can we bring the inventor down from the garret and 
into the living room and eventually into the diring room, where he can pick up the profit? The problem 
comes up in several ways. 

First, we find the practical business problem of the inventor in financing the research he must undertake 
and his cost of obtaining patents and marketing inventions. 

Second, is the problem of the dealings of organized industry with inventors in order to achieve a satisfac- 
tory working arrangement which can best convert the fruits of the inventor’s mind into merchantable com- 
modities whose introduction into the market will benefit the public, the inventor, and the producer. 

Third, is the problem of high mortality of patents—the fact that our courts so frequently hold patents 


invalid. What is its effect upon the inventor and the manufacturer? What is the underlying reason for 
this situation? What can be done to remedy it? 

Fourth, is the cost of obtaining patents and of patent litigation. What is the effect of these costs upon 
inventors and industry? How can they be reduced consistent with maintaining a sound patent system? 

Fifth, apart from financial costs, how anes are our present court procedures both in terms of the time 
it takes to reach decisions and in terms of the correctness of those decisions? Are our courts equipped to 
handle the complex technical subjects involved in patent litigation: do they need the benefit of consulta- 
tion with independent experts, or do we need special courts to hear patent cases? 

Sixth, how adequate is Patent Office administration in terms of the time it takes, the results reached, and 
the issuance of patents that our courts will enforce? How can this administration be improved to the ad- 
vantage of the inventor, the businessman, and the general public? Do we need more patent examiners? 
Do they need better working conditions so they can work more efficiently, and do they need better salaries 
so the Patent Office does not lose them to private industry after they have been trained? Can Patent 
Office procedure be т especially with respect to classification? (Hearings, pt. 1 pp. 1-3.) 

* Hearings, pt. 1, pp. 5, 35. 

1 Hearings, pt. 1, p. 38. 

* Hearings, pt. 1, p. 42. 
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as well as individual scientists. It has published books and articles 
on the subject of nonprofit research and patent management. Re- 
search Corp. is a nonprofit patent-management foundation which aids 
inventors and universities and other nonprofit organizations.* 

_ A frequently mentioned obstacle to successful negotiation between 
inventors and the company research laboratory is the common use by 
companies of ‘idea submission” forms which outside inventors must 
sign before their ideas will be considered. Such forms are often 
legalistic in wording and sweeping in the protection they give manu- 
facturers," The latter justify this on the grounds of need to protect 
themselves both against unwarranted claims and against liability for 
the submission of ideas from the outside on which the research depart- 
ment of the company is already at work.” 


2. The Patent € and the United States courts are in conflict as to 
what is and what is not patentable 


Testimony before the subcommittee indicates that more than 60 per- 
cent of patents brought before the various United States courts of 
appeal since 1947 have been invalidated.” In the district court the 
published decisions have ruled out more than 53 percent of the claims 
which the Patent Office had previously approved. Although the 
action of the Patent Office has fared better in those cases in which 
opinions were not written by the courts, this conflict in approach is a 
matter of serious concern. Whatever the explanation for the gap now 
existing between the findings of the Patent Office and those of the 
courts, every effort should be made, consistent with the public interest 
and the constitutional objectives of the patent system, to narrow it. 

The large number of patents held invalid has an especially devastat- 
ing effect upon the independent inventor of small financial means. 
Because of the probability that. infringement litigation will result in 
judgment for the alleged infringer, it encourages a tendency to ignore 
the rights of patentees even where the patents are valid. Since 
prosecution of infringement suits is extremely difficult, slow and 
expensive, patentees may balk at undertaking it, even though satis- 
fied that their patents are valid. Investment in inventions, in con- 

eat 
earings, pt. 1, p. 58, 


? Hearings, pt. 1, p. 178. 

18 At the instigation of the subcommittee, the Patent Office prepared a study of patents adjudicated in the 
period 1948-54 ( pt. 1, p. 176, et seq). In approaching the problem of patent invalidity, in order to 
Secure a balanced perspective {t must first be recognized that only ! out of every 290 patents issued is litigated 
(hearings, pt. 1, p. 176). During the 7- the United States Supreme Court passed upon the 
validity of 7 patents, of which 5 were held invalid and in 1 certain of the claims were held invalid. In the 
United States courts of appeal during the same 62.7 percent of the patents involved were held invalid. 

i 53.5 percent of the patents adjudicated invalid, though the 
show a considerably lower percentage of invalidity. 
erable reduction took place in the number of patent suits filed 
1, p. 182). The sta’ also show a decline in the percentage 
and with a омин saorane in the 
(hearings, pt. 1 183 ). Thirty-four of the пу Ваа ie ed 
pt. 1, p. 183, et seq.). y y patents were he 
of lack of invention or anticipation. In nine others tbis was one of the grounds 
In six of these cases the patent was held invalid on the basis of the identical prior art that had 


the examiner. 
referred to. In 6 instances the court noted specificall 


vides a clue to what Justice Jackson may have had in mind when ins 
the Supreme Court has not 
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sequence, ін discouraged since the property value thereof is 
depreciated." 

n the other hand, infringement litigation is expensive for both 
parties and even a successfu 1 defense of & patent-infringement suit 
requires heavy expenditures; issued patents, whether valid or not, 
may have a high nuisance value in the hands of large corporate 
owners, since they can wreak financial havoc upon smaller competitors 
by infrin ement suits, even though the ultimate judgment is in favor 

ol d the infringer.'^ 


8. Need for maintaining and expanding qualifed Patent Office personnel 

Because the Patent Office is one of the older Government agencies, 
it has s'iffered by comparison with newer agencies in salaries offered 
to the highly trained engineers and scientists whose services are essen- 
tial. The examiner of ability can easily find a better salary and more 
attractive employment conditions outside the Government than are 
now afforded him in the Patent Office. This results in many resig- 
nations, particularly in the higher grades. In turn, an unduly high 
proportion of less qualified or inexperienced examiners inevitably 
means slower and less competent processing of applications. If the 
qu uality and the rate of output at the Patent Office are to be improved, 

e positions should be made more attractive than they are now. 
The separation of able employees from the service should be discour- 
aged and the enrollment of new experts of high qualifications should 
be secured by providing better incentives than is now the case. In 
addition to the salary scale of Patent Office examiners, the need for 
& considerably increased staff of examiners, engaged both in examin- 
ing pending applications and in classification, and for improved work- 
ing conditions in the Patent Office was forcibly brought out in the 
hearings. 

One of the casualties of inadequate budget and staffing has been 
improvement of the Patent Office classification system. Classification 
of prior art is a crucially important function of the Patent Office—and 
at the present time a sadly neglected one. Classification is important 
for several reasons. In the first place, the Patent Office is a vast 
storehouse of technical information which should be available to the 
public. Without adequate indexing, this store of information be- 
comes virtually inaccessible to the public. Second, an adequate 
classification is necessary to enable examiners of pending patent 
applications adequately to review the prior art which may anticipate 
pending applications. Failure to locate pertinent prior art as a result 
of inadequate classification is seriously detrimental to the public 
since it increases the number of invalid patents, inevitably resulting 
in unnecessary litigation and expense both to the patentee and to the 
alleged infringer. The high incidence of patent invalidity, already 
mentioned, is at least partly attributable to inadequate examination 

и Тһе existence of some art ey cmd patented subject matter may be known only to industry 
and not be available to the Patent O which resuits in the inadvertent issuance of invalid patents, 
however thorough its examination. Nevertheless, the study conducted by this subcommittee shows that 
there is an s pum percentage of holdings of invalidity. A very large number of witnesses testifying 
before the subcom: expressed the view that this is ам undesirable from the standpoint of pro- 

Ley independent inventor in his attempt to enforce patents and to interest ca) oe in ere If 
ing to these witnesses, this tendence may result in a reversion to t of the guilds 


accord 
el ihe Middle Ages where Menelogy waa eececd ond restricted to the initiated жай: theo nels of free 
EDT information and ideas were impaired, Such regression might be well nigh disastrous to the wel- 
coun 


9 Hearings, LT. 
» Hearings, pt 1; Dp. 14 17, 170, 171, 199. 
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and classification. Finally, inadequate classification seriously retards 
the examiner bent upon doing his best with the facilities at hand. 
Without pertinent information at his fingertips, with irrelevent 
materials mixed in with the relevant, he must rummage through a vast 
jumble of miscellaneous information, on the chance that it may contain 
& pertinent reference here and there—and when he is through, he has 
no assurance that he has explored all the possibilities. 

Further study of the operations of the Patent Office is necessary 
to ascertain what other devices may be necessary to take care of the 
tremendous backlog of patent applications awaiting action. No 
stone should be left unturned to atm about a reduction in the 
unconscionably long time—some 3 years and 5 months on the 
average "— which is now required to secure à patent grant. 

The long pendency of applications is a serious problem not only 
to those inventors who require the issuance of patents in order to 
interest risk capital but also from the standpoint of manufacturers 
innocent of any wrongful intent who embark upon manufacture of an 
item only to find after the lapse of some years that a patent has 
issued thereon. 

Finally, it plays into the hands of those applicants who deliberately 
delay issuance in order to prolong the patent monopoly beyond the 
17 years provided by the statute. As was repeatedly stated in our 
hearings, there is urgent need for prompt, intelligent, and stable 
decisions by the Patent Office in its issuance of patents. 

The budget for the Patent Office submitted to the Congress for 
several years has been considerably less than that required satis- 


factorily to maintain adequate examining and classification person- 
nel.5 ‘This has been so well understood by the Congress that last 
year the ааа Committee on its own initiative increased 


the Patent Office 1956 budget from a recommended $12 million to 
$14 million. Subsequent to preliminary inquiries made by the chair- 
man of your subcommittee, the Patent Office prepared an 8-year 
program to reduce the backlog of pending patent applications from a 
present peak in excess of 220,000 to a manageable total of approxi- 
mately 100,000." This would enable the Patent Office to act upon 
applications within 3 to 4 months, in contrast to delays today, in 
many instances, of over a year.” Reflection of this 8-year plan is the 
budget for fiscal 1957 which proposes $17 million for the Patent Office. 
The proposed plan contemplates considerable increase in the size of 
the Patent Office examining staff and this entails recruiting engi- 
neering, physics, and chemistry graduates, a program which the 
Patent Office is now vigorously pursuing. 

The efforts that are being made to solve these problems are en- 
couraging. It is an unhappy fact, however, that the damage done 
by an inadequate budget, even for a single year or biennium, can 
have far-reaching effects and the process of convalescence—in this 
cone 8 years by the most optimistic predictions—can be distressingly 

ow. 

It is essential that relief be considered as a long-range proposition. 

iners require several years of experience in the Patent Office 


seer SD He (cte М ға Pateat Ota. In 1954, the average was 3 years 6.8 


?" Hearings, pt. 1, p. 164. 

? Hearings, pt. 1, 162, 195. The program will also increase the number of classification exam- 
iners to 141 from a present average of 17 ings, pp. 165, 203). 

** Hearings, pt. 1, p. 162. 
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before the volume of applications which they are capable of handling 
reaches a satisfactory level. Only by maintaining the Patent Office 
budget on a long-range basis, can examiners be encouraged to make 
& career of Patent Office service instead of accepting the tempting 
lure of private employment—and only in this way can the backlog 
of pending applications be effectively reduced. 


4. The need for a single Court of Patent Appeals 


One of the recommendations of the Temporary National Economic 
Committee was the creation of a single Court of Patent Appeals, with 
jurisdiction coextensive with the United States and its Territories. 
Such a court would replace the present independent jurisdictions and 
should do much to assure uniform treatment of patents and to reduce 
the time and cost of patent litigation. It is true that since the 
rendition of the foregoing report, the lack of uniformity in decisions 
among the circuits which prompted the recommendation has to a 
considerable extent disappeared. It has disappeared because the 
circuits are now uniformly holding patents invalid. 

The need for appellate judges having intimate acquaintance with 
patent-law problems is apparent. At the hearings, the view was 
expressed that such a court of appeals should be a rotating court with 
its bench drawn from the judges of the various courts of appeal 
rather than a court of technical experts.” 

Regardless of whether the bench of such a court is selected in 
such manner or from the members of the bar having particular 
familiarity with patent matters, nevertheless, the court should be 
assisted in its determinations by a staff of technically trained experts. 


Il, SUMMARY OF SUBCOMMITTEE WORK DURING THE FIRST SESSION AND 
PROPOSED AGENDA FOR THE SECOND SESSION 


1. October hearings on major patent problems 


The subcommittee conducted hearings on October 10, 11, and 12, 
1955, in the form of round-table conference discussions.” Approxi- 
mately 49 inventors, inventor representatives, judges experienced in 
patent matters, and patent attorneys participated. A full and frank 
discussion of the problems of the independent inventor and small- 
business man in dealing with patents, as well as other problems relat- 
ing to the patent system, ensued. Mr. Robert C. Watson, Commis- 
sioner of Patents, and Mr. P. J. Federico, Examiner in Chief, attended 
the hearings throughout, not only participating actively in the dis- 
cussion and comments but also assisting the subcommittee in ques- 
tioning the numerous witnesses. Subsequent to the hearings, those 
in attendance, as well as other experts in the field of patents, were 
requested to submit written statements on the subjects discussed at 
the hearings, as well as other topics of their own choosing. Approxi- 
mately 58 persons responded to this request and their statements are 
being printed as an appendix to the transcript of the hearings.” The 
large number of persons participating in the hearings and even larger 
number sending in statements is ample evidence of the interest in and 

и Hearings, pt. 1, р. 132. В 

The transcript of the hearings is found under the title “American Patent System,” 84th Cong., referred 

е "hearings." 'The transcript is preceded by а synopsis prepared by staff members of the sub- 


*' Appendix to hearings, pt. 1, p. 239, et seq. A synopsis of the appendix materials prepared by staff 
омо в Bound of the font of the bearings. 
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concern for the welfare of the patent system, and underlines the 
importance of the current inquiries by this subcommittee. 


2. Research studies in process 


A most distinguished witness at the October hearings, the venerable 
Judge Learned Hand, retired chief judge of the United States Court of 
Appeals, Second Circuit, stated: 


I take it that you really want in this subcommittee to consider the thing anew 
from the bottom up. 
ж У * * Ы ж ж 

Well, my own view is that the only which will really be important —the 
test will be skirmishing about, procedural skirmishing—is to have a thorough- 
going exaniination of how the present system works. 

As I say, I mean a very thoroughgoing investigation in which you would compel, 
for и, the corporations that maintain their laboratories and everybody else 
you could get and see if you could find out how far the present system contributes 
to the purpose, the underlying purpose being, of course, the promotion of the arts 
on which civilization has come to depend so completely, even for its very existence, 

I don't know that that has ever been done. I think that has never been done. 
Oh, there have been committees. I know I was on a committee. Perhaps I 
didn't pay enough attention, but nothing came of it (hearings, pt. 1, pp. 111-112). 


The thoroughgoing inquiry urged by Judge Hand may be con- 
ducted by investigations and hearings, as well as through special 
studies undertaken by experts in the field. Whatever the method, the 
subcommittee often possesses facilities for obtaining needed informa- 
tion that may not be available to other groups. This was emphasized 
by Judge Hand. "Thus, when Dean O. S. Colclough (acting director, 
Patent, Trademark, and Copyrights Foundation, the George Wash- 


ington D testified concerning the work of the foundation, 


Judge Hand, with a play on Dean Colclough’s name and referring to 
the subpena power of Congress, commented to the subcommittee, 
“You have got the claws, and they have not” (hearings, pt. p. 123). 

The subcommittee has heeded the counsel of Judge Hand. In the 
field of special studies, it has arranged for the preparation by eminent 
authorities of research papers covering a wide variety of subjects in 
the patent field. While some of these are already well along, most of 
them will not be finally completed until sometime during the second 
session. 

The first of these ығ to be undertaken and now nearing comple- 
tion is a study by Dr. Vannevar Bush, recently retired president of 
Carnegie Institution of Washington, D. C., long a constructive critic 
of the patent system. He is the author of Science, the Endless 
Frontier; Modern Arms and Free Men; and many other studies and 
articles on the subject of technology, research, and the social signifi- 
cance of technological development. His present study embraces 
proposals to strengthen patent validity and protect against the misuse 
of patents, including their use for monopolistic purposes. 

neluded in his tentative suggestions are procedures for more 
careful рон of patent applications so as to increase the proba- 
bility of validity; provision for technical advice and assistance to 
courts handling patent cases; and broader use of compulsory licensing 
at a reasonable royalty to deal more adequately with restrictive prac- 
tices and other misuse, monopoly, or domination through patent con- 
centration, domination through improvement patents, and patent 
вари. He also takes up the underlying purposes and objectives 
of the patent system, its relationship to basic and applied science and 
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their shifting roles, and its relationship to the independent as compared 
to the corporate inventor and to innovation as compared to invention. 

Other outstanding figures who are currently preparing studies for 
the subcommittee include: 

Dr. Walton Hamilton, formerly associated with Yale Law School 
and the Antitrust Division and now practicing law in Washington, 
D. C.: Dr. Hamilton is author of TNEC Monograph 31 (Patents and 
Free Enterprise) and numerous other writings. His present study 
deals with the applicable technological and ,economic tests in the 
grant and use of patents, including analysis of the technical criteria 
that should be considered in determining whether a patent should 
issue and the economic criteria to be applied in determining the 
validity of licensing practices, concentration of patents and other 
patent conditions affecting the competitive structure of business 
and industry. 

Dr. Archie Palmer, Director of the Office of Patent Policy Survey, 
National Research Council, and former president of the University 
of Chattanooga and chairman of the Government Patents Board: 
Dr. Palmer is author of a number of studies and reports dealing with 
patents and research, especially with respect to the policies and 
&dministration of nonprofit and university research organizations. 
His present study deals with this same subject, but with especial 
attention to the actual operation of such organizations, their relation 
to and effect upon the inventors whose inventions they administer, 
- the business, industrial, and competitive effects of their licensing 
policies. 

Mr. John Schulman, practicing attorney, New York City: Mr. 
Schulman, a leading authority on copyright law, was one of the United 
States advisers who partieipated in the 1952 Inter-Governmental 
Copyright Conference at Geneva, Switzerland, which drafted the 
Universal Copyright Convention, ratified in 1954 by the Congress. 
He is the author of a number of articles, lectures, and other treatises 
on various aspects of copyright law. His present study involves a 
comparison of patents, copyrights, and trademarks, and of the 
respective functions, purposes, and objectives served by these different 
types of intellectual property. Following completion of this study, 
Mr. Schulman will prepare a study of “petty” patents comparable to 
the German “gebrauchsmuster,”’ which would provide a short-period, 
limited-rights grant for novel contributions of a minor nature. 

Prof. Seymour Melman, department of industrial engineering, 
Columbia University, New York City: Professor Melman has given 
considerable study over the years to modern industrial research, 
especially corporate research of the large-scale, industrial laboratory 
tvpe. His present study will examine definitions and legal tests of 
"invention," as applied in the patent laws, in relation to these modern 
research methods, and the operation of the patent system generally 
in its application to corporate research. 

Mr. Nathaniel Sage, director of the office of sponsored research, 


division of industry cooperation, Massachusetts Institute of Tech- 
nology: Mr. Sage and his staff have had wide experience in working 
with business concerns, independent inventors, and Government 
agencies in the conduct of research and the development of new in- 
ventions to the point of successful innovation and commercial prac- 
ticability. Their study, based upon actual case histories, will deal 
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with the patent system in terms of its significance as an aid to indi- 
vidual and independent inventors and to new and small businesses in 
their efforts to develop and successfully commercialize new inventions. 

Prof. Leonard Emmerglick, professor of law, Georgetown Univer- 
sity, Washington, D. C.: As former trial attorney with the Antitrust 
Division, Department of Justice, Professor Emmerglick tried, or par- 
ticipated in the trial of, several of the major antitrust cases involving 
patent and other technological features, including the Aluminum case, 
the General Electric Incandescent Lamp case, the Imperial Chemical 
Industries case, and several others. His study will analyze and evalu- 
ate the patent recommendations of the report of the Attorney Gen- 
eral’s National Committee to Study the Antitrust Laws, with especial 
attention to the probable effect of these recommendations upon the 
trial of antitrust cases involving patent issues. 

Mr. Raymond Vernon, manufacturer and former Chief of the Inter- 
national Business Practices Division, State Department: Mr. Vernon 
is preparing a study of United States business and governmental 
policies and practices in relation to patents and technology involved 
in international trade. These will be examined from the standpoint 
of commerce in patents and technology as such and in products in- 
volving patented technology as well. ‘The study will analyze business 
practices in relation to Government policies concerning international 
trade, foreign investment, and effect of technology, as well as their 
relation to antitrust policies in respect to international trade. 

Prof. Murray Friedman, department of economics, Queens College, 
New York City: Professor Friedman is undertaking certain institu- 


tional studies relating generally to the relationship of research and 
| Д р 


technology to industrial size, and the competitive significance of this 
relationship. He is giving especial attention to the effect of mergers 
upon research activity and upon the acquisition and use of patents. 

Mr. P. J. Federico, Examiner in Chief of the Patent Office, author 
of Statutory Disclaimers in Patent Law, and numerous studies and 
articles relating to the patent system, is preparing a comparative study 
of "opposition" and cancellation proceedings in foreign countries. lie 
is also preparing a digest, survey, and tracing the historical develop- 
ment of proposals presented to Congress from 1870 to date for reform- 
ing and improving the patent system. 

The Legislative Reference Service of the Library of Congress is 
undertaking several projects for the subcommittee. These include 
the preparation of a detailed bibliography of patent reference ma- 
terials, appropriately indexed and classified; also a historical digest 
and analysis of congressional hearings, reports, and legislation on 
various subjects, including the following: (1) Efforts to establish a 
statutory standard of invention; (2) recordation of patent license and 
assignment agreements and regulation of international patent cartels, 
including appropriate parts of Federal incorporation proposals and 
proceedings with respect to the Habana charter; (3) licensing of 
patents, including various compulsory licensing proposals and pro- 
vision for voluntary registration of patents available for license, as 
well as bills to require the licensing or dedication of Government- 
owned patents; (4) recommendations for Government assistance to 
and encouragement of invention and research, including proposals 
for dealing with inventions made by or for the Government, reward of 
Government-employed inventors, creation of organizations designed 
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to encourage and supervise research such as the National Research 
Council, National Inventors Council, and National Science Founda- 
tion, aid to private inventors through assistance, subsidy, awards, 
dissemination of information, etc., and proposals for favorable tax 
treatment of research expense and patent income; (5) Patent Office 
fees; and (6) proposals for expediting Patent Office procedures, in- 
cluding the 20-year law. 

Other studies in the course of preparation relate to the historical 
development of remedies in patent-infringement cases, with especial 
attention to the development of equitable relief and the circumstances, 
historically, under which such relief would be granted; and a study of 
the legal development and scope of judicial doctrine relating to price 
restrictions in patent agreements as well as the economic and business 
factors back of such restrictions and economic evaluation of the 
applicable legal rules. 

A number of other research studies are currently under discussion 
with selected and qualified individuals, both in and out of Government, 
who have indicated an interest in proceeding with them. Subject 
matter includes comparative studies of the patent systems of several 
other countries; further studies in the international field; legislative 
and historical developments in our patent system over many decades; 
further studies of Patent Office and court operations and procedures; 
the sociological and psychological foundations and effects of the 
patent system; the broad relationship of the patent system to scientific 
and technological development; further studies of the relationship of 
the patent system to problems of competition, monopoly, marketing 
practices and the antitrust laws; further studies of the system’s role 
vis-a-vis the small businessman and independent inventors; the role of 
various Federal Government activities in relation to the patent system; 
and so on. 

As the foregoing studies are completed and received by the sub- 
committee, it is contémplated that they will be printed, either sepa- 
rately or collectively, and made available for public distribution as 
committee prints, monographs or in some other appropriate form. 


3. Staff investigations 


(a) Compulsory patent licensing.—This is one of the most contro- 
versial subjects in the patent field. The Temporary National 
Economic Committee reported in favor of an amendment to the 
patent laws which would require licensing of patents at reasonable 
royalties. Subsequently as an adjunct of enforcement of the anti- 
trust laws in the patent field, a number of antitrust civil decrees 
required defendants to license patents either at a reasonable royalty 
or royalty-free. The subcommittee determined that no study had 
ever been made of the effect of these provisions of the decrees either 
by the Antitrust Division or by others. Accordingly, a complete 
review of every antitrust decree in which compulsory licensing of 
patents was required has been undertaken to determine how effective 
it has been in opening industry to competition and what practical 
problems have arisen in the administration of compulsory licensing. 

(6) Patent-antitrust problems.—In preparation for hearings on 
patent-antitrust problems, the staff is studying major topics of con- 
cern in the antitrust-patent field. Cooperation of the Antitrust 
Division of the Department of Justice has been secured in this work. 
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This preparation is in line with the subject matter discussed iu the 
chapter on patent-antitrust problems in the report of the Attorney 
General's National Committee to Study the Antitrust Laws. 

(c) Relation of the individual inventor to corporate research.—The 
staff of the subcommittee has undertaken to investigate the relation- 
ship of the individual inventor to corporate research. One of the first 
steps presently in process is a determination of what companies own 
the largest number of patents and how many patents are owned by 
the largest corporations in the United States. This work is being 
conducted in cooperation with the Patent Office. 

In addition, the subcommittee, as a result of its hearings and pub- 
licity thereon, has received numerous complaints of unfair treatment 
of individual inventors by corporations to whom they have disclosed 
their inventions. If substantiated, these complaints indicate a very 
grave disregard for the rights of individual inventors. The staff of 
the subcommittee is now in the process of investigating the most 
serious of these complaints. 

(d) The automobile patent pool.—A number of years ago the auto- 
mobile industry by private cross-license agreement had in operation a 
system whereby patents acquired by any manufacturer were available 
to all competitors either without payment of rovalty or on payment of 
a nominal royalty. Investigation by the staff of the subcommittee 
disclosed that this cross-license agreement had broken down and for 
all practical каме is no longer in existence. Further investigation 
and eventual hearings are necessary. 

(е) Electronics patents.—Within the past vears antitrust actions 
involving electronics of major significance have been filed and con- 
sent decrees have been entered. Recently filed has been an action 
by the Government against Radio Corporation of America, charging 
an illegal patent pool in the electronics industry on patents acquired 
by Radio Corporation of America from General Electric, Westing- 
house, A. T. & T. Co., and Western Electric. Recently settled by 
decree have been an action against Western Electric and A. T. & T. 
providing for compulsory licensing of all patents, both present and 
future, with no limit as to time or the use to which they may be put, 
and covering approximately 8,600 patents; and an action against 
International Business Machines Corp., likewise providing for com- 
pulsory licensing of patents and technical know-how. There are 
numerous agreements involving patents in the electronics industry. 
Further investigation of the patent picture and the enforcement of 
the antitrust laws as affecting patents in this growing industry is 
necessary. 

4. Legislative action 

Title 35 of the United States Code, dealing with patents and the 
Patent Office, was completely overhauled and codified in 1952. Опе 
may inquire, in consequence, why there should now be any occasion 
for other than minor legislative changes. 'The answer is twofold. 
First, that overhaul, except in certain minor respects, was a codifica- 
tion, not a revision, of existing law. . Numerous substantive changes, 
some of which may have considerable merit, were suggested at that 
time, but were passed over in view of the sound disinclination to 
consider “new matter” at that time. These proposals should now be 
examined on their merits. Second, many important attributes of the 
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patent system, both in terms of its effect upon other laws and vice 
versa, may be the subject of legislation that lies outside the scope of 
title 35 as such. Antitrust matters, special relief bills, certain aspects 
of Government research and patent policies, many statutes relating 
to litigation, and various international aspects, come within this 
category. Trademark and copyright matters also lie outside the 
scope of title 35. 

As a result of the evidence thus far obtained in our hearings, the 
chairman is ready to submit drafts of the following bills for submission 
to the Congress: i 

(1) A statement of intent by Congress that patents shall be 
issued only to inventors in accordance with the public interest 
and only after thorough search and consideration of the prior 
art, but after once issued by the Patent Office patents shall not 
be held invalid except upon the basis of clear and convincing 
evidence of improper issuance or on the ground of fraud. 

(2) A bill which would create in the Department of Commerce 
an agency to assist inventors by making inventions more readily 
available to industry. 

(3) The so-called 20-year bill, which was passed by the Senate 
April 26, 1940,% and which would limit the term of a patent to 
20 years from the date of filing of the application but in no case 
more than 17 years from the date of issuance. 

(4) A compulsory recording of license agreements bill which 
passed the House of Representatives April 1, 1946.% 

(5) A bill permitting revocation or cancellation of patents on 
motion of the Patent Office, interested persons, or the Attorney 
General which in large measure follows the recommendations of 
the National Patent Planning Commission established by 
Executive order in 1941.” 

(6) A bill for the creation of so-called short-term or minor 
patents and patents of addition which are found in the laws of 
many foreign countries. 

(7) A bill for filing evidence of invention similar to a proposal 
which passed the Senate October 9, 1949.” 

(8) A bill simplifying review of Patent Office decisions bv 
eliminating one of the two alternative appeals now open to 
applicants. 

(9) A bill requiring publication of interference counts after 
termination of the motion period and before the taking of testi- 
mony so as to give werning to manufacturers of the possibility 

of delayed issuance of patents involved in interference between 
two applicants. 

(10) A bill to establish a single Court of Patent Appeals. 

There are now pending in the Senate a number of bills relating to 
patents, trademarks, and copyrights which come within the juris- 
diction of your subcommittee and require consideration by it. These 
include bills originating in the Senate, others which originated in and 
were passed by the House of Representatives, and others still pending 


™ 76th Cong., S. 2688, 8 
74th Cong., H. R. 4986; 73d 

9? 79th Cong., H. R. 
Congresses. 

% Recommendation of National Patent Planning Commission (1941). 

?! 81st Cong., 8. 868, H. Ң. 1711, 8. Rept. 675. Similar proposals in prior Congresses. 


- Rept. 747. See also: 79th Cong., H. R. 2631; 77th Cong., H. R. 3211, S. 892; 
Cong., H. R. 5554; 72d Cong., H. R. 10153, 11016, H. Rept. 1200. 
3756. There were a number of bills of similar nature in prior and subsequent 
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in the House but expected to be passed by it and referred to the Senate 
during the second session. 

Тһе following bills originating in the Senate are currently pending 
before this subcommittee: 

S. 116 (companion bill H. R. 2128 presently pending before 
the House of Representatives): To authorize the extension of 
patents covering inventions whose practice was prevented or 
curtailed during certain emergency periods by service of the 
patent owner in the Armed Forces or by production controls. 

S. 215: An act to amend the Trademark Act in certain par- 
ticulars. 

S. 590: Relating to the rendition of musical compositions on 
coin-operated machines. 

5. 672: For the relief of Richard T. Harvey by the renewal and 
reviving of patent application No. 320,998. 

S. 683: For the relief of Ashley G. Ogden by payment of a 
sum in satisfaction of his claim against the United States for use 
of an invention submitted to the National Inventors Council. 

S. 1815: To confer jurisdiction upon the Court of Claims to 
hear, determine, and render judgment upon the claim of Antoine 
Gazda for use of certain patents. 

8. 1968: To amend the act of June 30, 1950, relating to the 
extension of the terms of patents of World War II veterans. 

S. 2233: To extend and renew letters patent relating to 
vehicle-door hardware. 

The following bills have been passed by the House of Representa- 
tives and are now pending before this subcommittee: 

H. R. 2068: For the relief of William F. Friedman in settle- 
ment for all rights in respect of his inventions placed in secrecy 
status. 

H. R. 2383 (companion bill S. 2157): To provide for inventors' 
awards for those making inventive suggestions to the Armed 
Forces. 

H. R. 5876: To amend the copyright law to permit, in certain 
classes of works, the deposit of photographs or other identifying 
reproductions in lieu of copies of published works. 

Although not presently before the subcommittee, the House Com- 
mittee on the Judiciary has reported favorably H. R. 4983 to increase 
Patent Office fees. The subject matter of this bill will in all likelihood 
come before this subcommittee during the second session, 


§. Additional hearings on certain patent problems 

One of the important chapters in the report of the Attorney General’s 
National Committee to Study the Antitrust Laws is on antitrust- 
atent problems. The Senate Subcommittee on Antitrust and 

onopoly Legislation has undertaken extensive hearings on other 
chapters of the report but has specifically deferred hearings on 
елдімекен problems so that the Patents Subcommittee may 
conduct these hearings. 


In addition, hearings on the patent policies of the Federal Govern- 
ment are highly desirable, both for their general significance in terms 
of public policy and for their effect upon monopoly, competition and 
concentration in our economy. 


* Ch. V. Patent-Antitrust Problems, pp. 223-200 





REVIEW OF THE AMERICAN PATENT SYSTEM 15 


Further, hearings are desirable on the international aspects of 
atents, including attention to the International Union for the 
rotection of Industrial Property (an especially significant matter at 
this time because of the contemplated meeting to consider revisions 
thereof, scheduled for Lisbon, Portugal, in 1957); the export and 
exchange of technology and patent rights as part of our foreign policy, 
in connection with cartel agreements, etc.; and a comparative stu y 
of the United States patent system and those of other countries. 
Several witnesses stressed the extreme importance of making, as 
Judge Learned Hand put it— 
a thoroughgoing examination of how the patent sy pies m works. That is the only 
uestion in the end, how far does this system of what we call monopolies promote 
the public interest by stimulating progress, interstitial progress of the arts? 
That cannot be determined satisfactorily a priori by the beliefs that people have 
one way or the other. Not without a thoroughgoing investigation. I mean a 
very extended examination. Call everybody and see how it works. I don’t care 


much about their opinions as to how it works. But how does it work? It will 
be a long job. It may be an impossible job (hearings, pt. 1, p. 118). 


This examination the subcominittee proposes to undertake, 


CONCLUSION 


No basic changes in our patent system or its underlying principles 
have been made since 1836 when our “modern” patent statute came 
into being. Amendments have either dealt with specific, and often 
relatively minor, problems or have been largely revisory or declaratory 
in nature. 

Yet with so relatively static a statutory structure, this country, like 
much of the rest of the world, has been the subject of dynamic develop- 
ment industrially, technologically and economically. Except for a 
few minor areas of business activ ity, the industrial and technological 
economy of today bears little resembiance to that of yesterday. The 
relatively simple, easily understood and inexpensive mventions have 
given way to highly complex inventions that require extensive scientific 
training to understand and substantial experimentation and capital to 
develop and perfect. The garret, garage, or basement inventor to a 
marked extent bas given way to the laboratory technician who is both 
scientifically trained and versed in the latest techniques of experi- 
mentation and invention. The independent “lone wolf’ inventor has 
given way to the coordinated group activity of the research laboratory. 

An economy of scarcity, relying mainly upon manpower, crafts- 
manship, and simple tools, has been replaced by an economy of poten- 
tial abundance increasingly mechanized, productive and efficient, with 
developments in automation, chemistry, electricity, electronics, and 
atomic energy increasingly measuring the pace and extent of advance 
The science and tec hnology of foreign countries that was almost as 
unavailable as undiscovered technology in an earlier day, is now, with 
certain obvious exceptions, capable of easy, rapid, accurate, and 
complete communication. An economy that once was slow moving 
and deliberate in its technological advances has given way to one that 
moves at fast and ever-accelerating speed. 

A Government that once contributed little to technological develop- 
ment, other than to enact a patent law and provide a court system to 
enforce it, has today become a tremendous factor in this area, not only 
through its own direct research activities and financial assistance to 
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other public and private research institutions, but by increasingly 
ing the problems that require solution and thereby providing the 
incentive for their solution. 

The genius of the architects of our patent system, like the genius 
of those who framed our Constitution, to some extent anticipated 
these basic shifts and built a structure that was adaptable to them 
and sufficiently flexible and far reaching in its underlying principles 
as to be able, with an occasional patching here and a shoring there, 
to weather these changes and continue to carry out with maximum 
effectiveness the constitutional purpose of “promoting the progress 
of science and useful arts." Өле cannot, however, question the 
desirability of an inquiry, as suggested by Judge Hand, to determine 
to what extent this is so and, even where it is so, to ascertain what 
patching or refurbishing may be desirable if the patent system is to 
perform even better in today's society. 

These are some of the considerations that induced this subcommittee 
to shape the program and undertake the activities outlined in this 
report. 
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